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DISCLAIMER

This study represents the views of the author and
does not necessarily reflect the offiéial opinion of the Air
War College or the Department of the Air Force. In
accordance with Air Force FRegulation 110-8, it is not
copyrighted but is the property of the Urited States
government. .

Loan copies of this document may be obtained through
the interlibrary loan desk of Air University Library, Maxwell
Air Force Base, Alabama 36112-5544 (telephone [2031 293-722Z

or AUTOVON 875-7223).
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EXECUTIVE SUMMARY

TITLE: Frivatization of Aircraft Maintenance: Maximizing
Contract Effectiveness.
AUTHOR: Mary E. Hamlin, Lieutenant Colonel, USAF

Contract aircraft maintenance constitutes an ever
increasing multi-million dollar program in the Air Force.
This paper provides much needed functional guidance on the
process of converting aircraft maintenance organizations from
military to civilian responsibility. Initial preparation for
such conversions, including leadership, tyﬁé of contract and
work statement, and timing of contract start, are discussed
in detail. There is extensive discussion on preparing the
request for proposal, including vital plans requirements,
evaluation criteria, costing strategy, and elements dealing
with preparing the statement of worlk. Discussion continues
with preproposal actions and source selection, including
critical elements of & source selection plan. The quality
assurance program is treated in detail, including personnel
selection and training and the quality assurance surveillance
plan. The paper concludes with recommendations for an Air

Force level logistics contract management program.
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CHAFTER I
INTRODUCTION AND FURFOSE

The Berlin airlift started a chain of events which is
still reverberating through aircraft maintenance: the use of
civilian contract services to perform previously
rilitary-only dobs. From the +first, use of givilians to
supplant military personnel generated heated pro and con
debates centered chiefly around cost and efficiency versus
military expediency. Today, the debate rages on, unabated by
40 years of argument. However, debate has not stemmed the
increasing use of contractor services to perform many Jjobs in
the United States military, including aircraft maintenance in
all three major services. Fublished literature on
contracting out of services, or privatization as it is
usualily called, continues to concentrate almost eiclusively
on pro/con arguments or on specific cost savings. Buried
within these studies is sometimes a passing note on 1lessons
learned with that specific contracting experience. A review
of such studies, concentrating on lessons learned, shows
common success, failures, and confusions. However, nowhere
does there appear to be a published study which fccuses

exclusively on important lessons learned in the privatization




of government services.

This study will vvamine lessons learned in  the
privatization of Air Force field-level aircratft maintenance.
Field-level refers to maintenance performed at an individual
base or wlit as opposed to the more detailed depot
maintenance. This paper will nof debate the pro/con
arguments of privatization because considerable literature is
already available which discusses the subiect. Additionally,
this paper will not debate the issue of whether contrac. or
civil service would Ffunction best in the maintenance
environment. Instead, critical lessons from previous
commercial contract privatization efforts will be examined in
detail along with results and actions taken. Conclusions
will be drawn as to how these 1lessons can be applied in
future conversion efforts to marimize contract effectiveness.
While this study will concentrate on Air Force examples,
conclusions will be equally applicable to all military
services since most such government-to—civilian conversions
must adhere to common DOD contracting guidelines. In looking
at lessons associated with privatization of aircraft
maintenance, some brief background information will help to

explain how the drive toward civilianization developed.
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CHAFTER I1IX
THE DRIVE TO PRIVATIZATION

The surge in maintenance and inspection reguirements
arising from the Berlin Airlift, along with increasing air
reserve and foreign commitments, overpowered existing depots
(1z:114). By late 1948, depot backlog had increased to the
point that theater support was threatened. Air Material
Command’s solution was "...to utilize commercial sources
engaged in the overhaul of aircraft...! (2:8-9). This
decision was not ondertaken lightly or without realization of
certain policy and operational implications, especially labor
strikes, which were discussed in several studies done during
that periocd. But these arguments did not stop the use of
contractors, and by December 1950, Air Force policy on
privatization of aircraft maintenance was stated as follows:

That the services of commercial organizations might
be utilized for taking care of certain depot level
maintenance work categories under the Jfollowing
circumstances: (1) When funds were availables;
(2) When the merit of the contract was established;
(3) When the civilian organization was well suited

and qualified; (4) UWhen the contractor could do
the work faster; (9) UWhen the support of combat

units was not endangered; (6) When the
flexibility of the depot was not threatened
(1:117).

The program worked well and was still in existence when the




Yorean conflict developed, brimging with it another surge in
depot maintenance workload (2:12). This crisis, combined
with the Air Force®s goal to increase active wings from 335 to
143, contributed to a rapid growth in contract maintenance.
Despite considerable and continuing debate, privatization
rapidly became an integral part of Afr Force aircraftt support
strategy. In 1939, an Air War College paper made the
statement that "...the trend tcward the use of contractor
support has continued upwards ever since" (2:9).

In 1960, use of civilian contractors in aircraft
maintenance moved out of depot into the direct operational
arena. On 1 October 1940, aircraft maintenance at Vance AFB,
a pilot training wing in Oklahoma, converted Ffrom military
support to the civilian contractor Serv-Air, Inc (3:atch 1, p
4). FReasons cited were for cost and manpower reasons. This
caonversion was followed in 1966 by another award to Serv-A'r
to perform aircraftt maintenance for the 0German Air Force
undergraduate pilot training program at Sheppard AFE, TX
(4:Vol I, p. 42). The Air Force now bhad two operational
flying wings with maintenance performed on-site by civilian
contractors, & true revolution in support strategy.

Until 1979, there were few formal guidelines for
converting government Jjobs to contract. However, in that
year, the Office of Management and Budget formalized
competition for government-sector Jjobs in its A-76 circular,

Ferformance of Commercial Activities. This directive




.- -.8stablishes Federal policy regarding the

performance af commercial activities. The
Supplement to the Circular sets Ffarth procedures
for determining whether commercial activities

should be performed under contract wich commercial

sources or in—house using Government fazilities and

persannel (S:1).
Basically, the A-75 circular states that 3£ suitable
comnercial sources are available and there is no .;Lﬂpelling
military reason to retain the Job In government hands, then
that job will be subiect to a cost-comparison siudy to
determine whether in-house or commercial sources can provide
the service mors economically (6:1). In~house refers +to
government employees, either military or civil service. This

competitive procedure was formalized by Fublic Law 98-36%,

Competition in Contracting Act of 1934. 1t is supplemented

by hosts of Department of Defense (DOD) directives and
instructions which support the law for implementation,

particularly DOD directive 4151.1, Use of Contractor and DOD

REesources for Mzaintenance of Materiel.

After the election of Fresident FRonald FReagan in
1980, contracting of services greatly increased. A 198Z

report, Fresident’s Private Sector on Cost  Control: Repart

on Fraivatizstion, defined federsl goals:

Frivatization, in s literal sense, means to turn
over an activity, or part of an activity, currently
performed by ths Federal Government to =3
non—Federal entity. It is an option for
implementing Government programs and policies,
allowing the Government to provide services without
producing them. Frivatization seeks to increase
the Government®s efficiency by (1) better utilizing
its scarce resources; ) fulfilling its

i




responsibilities at a cost savings; (3} putting

the private sector to worlk for the U.S. taxpayer;

(4) allowing management to reap the benefit of

success and carry the responsibility of failuwe

(7:1).
Eight vears of Fresident FReagan "...brought...a sustained
interest in privatization. Government services have been
contracted out to the private sectmr.at a rate unsurpassed by
any previous poast-war administration...” (8:3F1). In 1981,
the Fentagon used 600,000 work-years for contract support
services. By 1989, that amount bad risen to 1.4 million work
years, a 130% increase (B8:31).

Driven primarily by the Gramm—Fudman balanced budget
amendment and the Air Force’s need to man new weapons systems
such as the E-IE bomber and ground launched cruise missile
without exceeding manpower or budget limitations, the Air
Force was driven full speed into use of contractor services.
In August 19864, Headquarters United States Air Force directed
Air Training Command (ATC) at Randolph AFR, Texas, to conduct
military versus civilian cost comparison studies on aircraft
and equipment maintenance at four undergraduate pilot
training bases, three technical training centers, and the
undergraduate navigator training base (9:38). In 1986, the
training mission at Holloman AFE, NM, part of Tactical Air
Command, was also converted to civilian maintenance. In
accordance with A-74 guidelines, these aircraft maintenance
functions were deemed to have no wartime deployment taskings,

and therefore did not have to be performed by military




personnel. In ATC alone, from 1975 to 1988, 100 functions
were converted to civilian support out of 147 functions
studied. These conversions reduced over 4000 spaces and
saved over $30 million (10:1).

Today, the move toward privatication is stronger than
ever. "The available evidence sugges&s that a privatization
revolution will sweep the world in the neiut decade" (11:203).
Despite continuing debate over the appropriateness of
contract manpower in the military arena, privatization of
aircraft maintenance appears to be firmly entrenched policy.
The Jdob now is to figure out how to make privatization as
smooth and effective as possible with minimum mission
disruption. With +that goal in mind, . Ka comprehensive
lessons-learned analysis {follows. This analysis can help

prevent future mistakes and ensure maximum effectiveness of

contracts.




CHAPTER III

CRITICAL. FIRST STEFS

Converting an aircraft maintenance wunit to contract
takes considerable time and effort. The quality of inztial
preparation for such a conversion will almost certainly make
the difference between success and failure since all critical
foundation decisions must be made before the work statement
is ever written. Only the strongest organization staffed
with highly knowledgable and dedicated, personnel can
accuwrately malke the decisions necessary for a successful
conversion. With this in mind, the first critical step in
the conversion process is deciding who will provide
conversion leadership and have final-decicsion authority.

Leadership

Strong, involved, informed leadership at the
appropriate level can gquickly resolve many of the road-bloch
questions that arise during initial conversion planning. The
leadership should be of high enough authority that plans,
once approved, are not vetoed at successively higher levels.
If the conversion is a single operation with no other similar
conversions planned, then leadership may be mostly at base

level with headguarters representatives present in working




groups. However, if a series of similar conversions is
planned, leadership almost certainly must come fr-om
headquarters. When Air Force base supply functions converted
to contract operations, one of the primary lessons-learned
was the need for the appropriate level of leadership.
Normally, Air Force contract‘ cost studies are
conducted under a decentralized base-level project
management concept. While the MAJCOMs retain
scheduling and study oversight responsibility, the
actual “doing® of the studies is strictly a bage
effort. If the same function is studied at
multiple bases...a series of highly individualistic
base studies usually result because no mechanism
contistls] to bring those projects together. Even
within a single MAJCOM there is little commonalty
in study approacih, documentation, and methodology
among studies of the same function. Any common
approach to the costing process, development of the
most efficient organization (MED), or contracting
strategy has been primarily the result of base
level individual effort than a centralized process.
(12:14) ;
The supply study Just quoted specifiéally recommended a
centralized, tightly controlled study process to develop and
implement all details of a multiple conversion program.

Alr Training Command recognized that central control
would be essential to its uwpcoming eight-base ,conversion
program, and so directed the entire conversion effort from
the headquarters level (12). The Director of HMaintenance
Engineering (H& ATC/LGM) normally provided final-decision
authority, with the Deputy Chief of Staff, Logistics, (HG
ATC/LG) approving the most critical decisions. After the

first comparison, the LGM established within his staff a

branch (LGMMG) designed to write most of the technical




specifications and to manage details of the conversion
program. The officer leading the branch had been part of an
orrganization previously converted to contract. Such hands—on
iypertise proved invaluable in preparing effective work
statements and in making decisions. Thise branch worked very
closely with the field functions bein§ converted to ensure
that requests for proposal (RFF) met both command and local
needs. This specialized branch, highly centralized command
and control, and immediately available decision making
authority were crucial to success, especially when five bases
were simultaneously in different phases of conversion. Out
of this effort came an appreciation of the value ot
experience, cooperation and knowledge.

Experience, cooperation and knowledge cannot be
overemphasized in preparing for a conversion. Flanning and
erecuting a cost comparison is far outside the experience of
most technical personnel, if not a majority of most staffs.
Frior euperience can help prevent mistakes, and leadership
must find and use personnel with such experience. Leadership
must also insure that all staff elements, especially
maintenance, contracting, legal and manpower, become of one
mind and work in total concert. Most importantly, a1l staffs
must develop a thorough understanding of the way contractors
think with respect to what they are asked to do. In their
lessons learned in converting Holloman AFE, HA TAC emphasized

that "Gentleman®s agreements mean nothing. Contractors




interpret literally and then only 1in context with the
contract" (14:2). One of th2 hardest things for military
personnel to do is to learn to literally interpret a
contractual agreement, to assume nothing. Unless the
conversion team can achieve a "contractor view of the world",
the contract and sowce selection are'almost certain to Dbe
inadequate. This point cannot be emphasized too strongly and
is essential before any part of the contract is developed.

Type of Contract

The type of contract to be used is one of the first
decisions leadership must make. There are many contraét
types, and only careful study and Jdoint staff cooperation
will produce ‘the right type of contract Ffor the situation.
After researching readily available literature, most aircraft
maintenance contracts appear to be either cost or fined-price
types. Early ATC contracts were cost-plus incegtive i =1-]
(CFIF) types (15:50; 16:158). However, in 1968, AIC changed
its aircraft maintenance contracts to a fixed price incentive
fee program (FFIF) (17:Vol 1, 206). Unfortunately. histories
do not indicate why this change was made. In 1986, when ATC
first faced converting eight aircraft maintenance units with
a total of 494% personnel, the maintenance, contracting and
legal staffs thoroughly examined all contract types to ensure
the most appropriate was chosen. The fined price incentive
contract was still deemed to be the bezt for ATC's needs.

Later, an award fee feature was also added (18). The

11




commend®s logic in this case may prove useful twr others in
the process of evaluating contract types.

In the fixed price incentive feé contract, the fixed

price portion is self euplanatory: the contractor receives &

fixed amount of money each month for satisfactorily
conforming to contract standards. ' Frovided workleoad is
reasonably stabley this method is much easier on both the
contractor and the government than is a cost-type contract.
With a FFIF contract, the contractor is automatically paid a
set amount and does not have to individuwally Justify each
expense as he does in a&a cost~type contract. The FPRIF
eliminates monthly haggling and m.kes financial planniég mor e
certain. Within the FFIF contrac:, the incentive portion is
not an award fee feature as many observers assume it is.
Instead, it is a safety wvalve Ffor the contractor and an
effective method for the government to help ensure continued
high mission support.

The incentive portion of an FIPIF contract can be an
allowable overrun for uwnanticipated personnel costs, w.th
part of the overrun, called ¢ =share ratic, to be borne by the
government. It can also be applied .3 a cost underrun with
much of the savings being retaines by the government. These
features can be very beneficial in an environment as
turbulent as aircraft maintenance. In the contract, the
anmount of allowable overrun will be specitied as well as the

percentages to be paid by both the contractor and the

12




government. In ATC*s contracts, the minimum allowable bid
between target and ceiling costs on which the overrun share
. ratio applies is 107 of basic contract cost with the
government paying 804 of the o verrun  {(19:M-2). If +the
contract price ig undeirunp 2. "' 2f the underrun amount
reverts to the governmeznt. &, uxampie of the use of an
incentive feature is as follows, A contractor has a large
hbacklog in his <heet metal y-op. Unuer the incentive

provision of the contract, he uses tempourary overhires which

~—

- actually costs him only 27 . of th=®ir salary as 1long as he
stays below the bid ceiling of the contraci. "In this way,

the contractor maintains most of his protit line without

cutting corners. and the government receives quality service.
A
ko
o In an example of underrun, if ¢ contractor payvs less in
3y =
i

personnel costs than the contract price. he keeps only 10% of
the underrun amount. This high governmen?® share ratio is to
discourage the contractor from cutting back on skilled
personnel in order to increase profits. In aircraft
maintenance, continuity of skilled support is vital and the
mission will suffer if such manning is allowsed to drop. The
FFIF contract has proven effective in maintaining support
with minimal administrative burden on either the contractor
or government. For additional incentive, ATC added a
separate award fee feature which rewards a contractor for

exceeding basic contract standards. After the cont-act type

is determined, thes type of work statement must be decided.

13




Tvype of Worl Statement

The work statement must be geared to the activity
b#ing converted, and there are two primar, methods for
axpressing :this specifization: the performance work statement
(FWS) based on AFR 400-28 and the statement of wark (SOW)
based: on AFF 400~2%2. Whil~ FWS and éaw specificau.ions can
lovs very much alike, there are important differences that
should be considered. Most service contracte which includes
aircraft maintenance, are written with FWS5-type technical
specifications. Air Training Command used a FWS format in
contracting for maintenance of aircraft and training
equipmant a% their three technical training cenmters. The FUWS

format proved to be unsatisfactory +for a large, complex

organization rezsponsible for detzailed technical work. A11
remaining contract were written with S0k-type
specifications, and current FWS gpecifications may be

converted to S50Ws when those contracts are renegotiated. The
differences between these two types of specifications is
imgoirtant in an aircraft maintenance centract.

The PWS is intended to concentrate on the erd
product. For example, wha, a contractor cuts the gress, the
final determination of quality is the height of the cut, curb
edging, &tc. The Air Force probably does not care what
equipment the contractor used or how, specifically, he did
the job. The end result is the only measure. When

evaluating a contractor, AFR 400-28 specifically says that

14




the government®s surveillance plan is intended to provide
", ..a systematic method to evaluate the services the
contractor is required to furnish and not the details of how
the contractor accomplishes the wark” (20: A-25) . The
regulation consistently emphasizes contractor output as the
basis for evaluating performar.~e. Tﬁis method 1is totally
unsatisfactory for aircraft maintenance where in—-process
inspections are at least as important as the end output. For
exxample, T-38 canopies and flight controls are rigged to the
thousandth of an inch. Only by surveilling such work being
done can the government insure proper rigging, and this
example hold true for marv other areas. fan  after—the—fact
visual inspection often means nothing. For these reasons, &
S0W is better suwited to technical area contracts.

The quidance in AFF 400-29 is intended for "...major
operation and maintenance service contracts...that may
provide for one general category of service which is
technical in nature or may include a combination of several
base level operating support services or both” (21:2). The
pamphlet goes on to say that "Functional managers must
identify all basic tasks which are required and identify
subtasks by particular required skills" (21:7). Clearly, the
zmphasis in a S0W specification is oo how the work is
accomplished as well as the end product. Using the best of
both methods, ATC’s contracts use elements of AFR 400-328, but

with a SOW technical specification. The resultant RFFs have

15




worked well in the bidding process, with standardization used
to good effegt.

As was mentioned earlier, if the contracting effort
involves multiple units doing the same type of work, a
standardized core 50W is a necessity. When +the Air Force
contracted supply functions, the wcrking group decided

-«.to develop one core FWS that outlined those

duties and responsibilities commaon to all

world-wide base level SBSS [Standard BEase Supply

Systeml organizations. The cost study bases would

then add their base unigue requirements to the core

FWS (12:18).
Air Training- Command adopted this approach (22). A
headquarters working group of maintenance, contracting,
manpower and legal specialists, using field-level inputs and
personnel, developed a core SOW which encomﬁassed all tasks
to be performed by every ATC aircraft maintenance unit. Each
field unit then added to the core 80W its own specific
requirements, subiject to headguarters approval. The whole
thrust was to keep centralized control of the process to
ensure contract compatibility with essential Rir Forece and
caommand technical and operating requirements. Along with
decisions on contract and work statement type, timing of

contract start can influence success.

Timing of Contract Start

Timing on contract start can affect both contractor
chances for early success and headquarters® options if things
go wrong. Decisions on conversion start, in association with

such factors as option exercise dates, holidays and workload

16




need to be carefully considered.

Base Feriod and Option Years

Most contracts are written for a specified base
period with multiple vyear renewal options. RBecause of
funding considerations, many contract option years start in
October. Froblems can occur if the périod between contract
start and the first renewal option is too short. For
exémple, if a contract starts on 1 April with the first
contract option to Be exercised on 1 October, it is wvirtually
impossible to recompete the contract, if necessary, before
the option decision must be made. Air Training Command found
itself in this position when a contract that started on 1
April failed to provide satisfaccory performance. After
working with the situation for several months, there was not
encugh time to recompete the contract by the 1 October option
exercise date, and the command was forced to retain the
contractor for the next option vear. Working with the
problem, the command made several operational decisions which
stabilized the situation until recompetition and new contract
start could occur. From this process came the lesson that
the new contract basic period needs to be as close to a full
vear as is practical to allow praper contract decisions.
Recompetition of 1large contracts reguires at least nine
manths after RFF release, so the first option year decision
must be made quickly. The contract start decision can also

be influenced by other factors.
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Holiday Ferigd Considerations

Experience has shown that starting a new contract
over a major holiday period can produce unnecessary problems,
as TAC discovered when they started the Holloman AFE contract
on 1 Jdanuary. The contractor had trouble recruiting,
training and mobilizing new personnel' in the 1long holiday
period. Generally, personnel were not willing to uproot
their families and move in the weelk before Chrigtmas, a time
when most moves to the wqu site should have been taking
place. Fortunately, the Holloman contract specified & long
phase-in period so the resident military structure made wup
for any initial contractor shortfalls. However, the
experience served as a valuable lesson in timing
considerations. Timing on workload is also important.

Workload Factors

Workload factors need to be considered. If the unit
being converted has a highly variable workload, starting a
contract during a low demand period can help the contractor
establish himself. This was another lesson ATC learned. The
command has heavy summer flying, with less flying in winter
months. Air Training Command found it was best to start
contracts in the fall when the workload was on the decline
but before the holidays. This gave the contractor time to
get established before the next heavy flying period, and left
the unit more latitude +o worl transition and scheduling

problems. Contracts started in the spring with workloads
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increasing invariably produced more problems than those
started in the fall. With multiple conversions, even more
timing decisions must be made.

Managing Future Recompetitions

Because of factors beyond its control, ATC found

itself in the position of having five'new contracts in work
at the same period, with all the contracts starting within a
few months of each other. Headquarters staff personnal
routinely worhked long days and weekends in order to manage
the 1load; and multiple, simultanecus source selections
siphoned off even more manpower. Determined to never again
have his staff in that position, the ATC/LGM structured
contracts with different numbers of option years to limit the
number of recampetitions in any one future year. After the
first round of initial recompetition, all contracts will be
returned to a narmal five year basis (one basic y=ar plus
four option vyears) to maintain a smooth recompetition
schedule.

Eusiness Strategy Fansl

All of the initial decisions just discussed should be
made in or approved by the business strategy panel (BSF), a
meeting of all involved agencies to discuse the entire
contracting sequence of events. Since a normal contracting
sequence takes 15-18 months, the BSF must meet in time +to
make and staff necessary preparatory steps. The importance

of this meeting cannot be overstated since it defines the
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path of all subsequent steps and should orient the staff to
one line of action.

Other Initial Considerations

Besides the initial decisions already discussed,
several other critical factors need to be considered in the
first stage of working a conversion. ‘The most important of
these is the need to have a backup plan if the conversion
does not work.

Backup Flans

Unlilie some services where military or other civilian
personnel can be immediately put in place to perform labor
when a contract fails, aircraft maintenance requires a highly
sliilled, highly organized and competently led warlforce. If
the contract fails, the mission stops unless the effort can
be temporarily continued until the contract can be
recompeted, normally & period of several months evemn in  an
emergency situation. Air Training Command faced the
possibility of this situwation when an initial conversion
contractor had significant problems fulfilling the terms of
his contract. Through a complicated, headquarters—controlled
effort, some work was diverted to other locations, all of
which the contractor paid for. At the beginning of this
conversion effort, the command did not have a backup plan,
thinking failure was remote. Luckily, ATC had military
resouwrces at other locations to immediately absorb some of

the workload, but that option will not be available when the
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rest of its bases convert to. contract maintenance. In

response, the comn i1 developed a plan to deal with failure
of any type (strike, default, termination for cause) in its
aircraft maintenance contracts. Carefully coordinated with
all command agencies, this plan represented a costly bué
valuable lessons-learned in planning‘ahead.

Challenges and Appeals

Another lesson learned was that these conversions
will draw challenges. After an initial period of innocent
optimism in which command personnel thought that contracts
properly written, properly competed and properly selected
would proceed smoothly, these same personnel came to realize
that "friction, challenges and appealg" would always
accompany conversions. 8Since ATC had a large number of civil
service personnel working in aircraft maintenance, the civil
service unions actively supported their members by either
trying to stop or delay studies that resulted in conversion
to contract. These included administrative appeals to the
command as well as letters to senior Air Force officials and
members of Congress. As one contracting study pointed out,
"Federal employee unions are tigh'ly entangled in cost study
issues and controversies" (23:16). In the one instance where
civil service won the contract, the highest rated competing
contractor filed costing protests at several levels,
including the General Accounting Office. Likewise, the

contract problem previously mentioned caused direct




congressional intervention, and the resultant uproar led to
congressional hearings on the whole program (24, 25, 26).
The Canadian government experienced the same sort of problems
in their attempt to award a one billion dollar contract
"...to service and maintain Canada’s 13B new CF-18 et
fighters over the next 20 years" (27;15; 28:14-14). Like the
Canadian government, the command quickly learned that
contractors will not graciously accepk non-selection for a
$60-4$83 million dollar contract, civil service employees and
their union representatives will not graciously accept loss
of any in-house positions, and congressmen are keenly
interested when any major change takes place on a military
base in their district. .

The effect of appeals should be considered in the
planning process bhecause resolution may take many months.
Some appeals may last so long that +the initial conversion
date cannot be met. Leadership responsible for the program
needs to carefully plan for this eventuality, working closely
with their personnel functions. In-place military personnel
may have to be retained on station after planned departure
dates in order to continue the mission.

3

Command and Control

Flanning for command and control is also important.
The staff implementing the conversion needs to consider
command and control measures vital for both the governmeat

and the contractor. The contractor needs access to certain




military command and control functions, such as autovon and
mail. When a station®s aircraft are cross—country at other
bases, the contractor must be able to track status. This is
a common core reqguirement to any maintenance unit, and
commercial telephomne is not satisfactory for routinely
communicating between military bases.' While +tihe contractor
may be able Lo use commercial lines, the cost will ultimately
be borne by the government in contract costs. Additionally,
most military wunits cannot easily place large numbers of
commercial calls. Maintenance units are a high-volume user
of autovon for command and control and ha?ing a contractor
does not change this requirement. Consequently, the
contractor should be provided aminimum essential autovon
lines. The same is true of other government communication
methods.

The critical first steps discussed in this chapter
are by no means an all-inclusive list. Howaver, they are

some of the most important and, if ignored, can put a

conversion at risk. Once these first core decisions are

made, the request for proposal can be written.




CHAFTER IV

FREFARING THE REQUEST FOR FROFOSAL

The RFF, in total, contains not only the work
statement, but other critical requirements as well. While
the SowW is certainly key to long-term contract
administration, other elements are also vital to contract
success. Maintenance managers sometimes concentrate on  the
work statement to the detriment of the rest of the RFF,
mainly because they do not fully appreciate. the importance of
the other factors. Those who participate in conversions to
contract must fully understand and insure full integration of
all elements of the RFF.

Vital Plans Requirements

Some of the most important specifications in the RFF
should be the requirements for contractors to furnish plans
with their bids which define how they will recruit, train,
and transition to assume the workload, In organizations as
large and as compley: as aircraft maintenance, these plans
must be critically examined to insure the contractor
understands and can accomplish all technical requirements of
the 80W. Recruiting and training of personnel. are two of the

mast important plans.
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Recruiting and Training Flans

The strength of the recruiting and +training plans
tells the source selection group how well the contractor
understands the type of skills he needs and how available
these personnel are on the current market. ATC source
selection groups have seen clear evidence that some pidders
have no idea how to recruit and train a guality workforce,
especially in the critical avionics/electronics areas. Other
literature also reflects this finding, with one article
stating that in new contractor workforces, "...absenteeism is
higher, employee turnover is greater, and the new contractor
workforce is inexperienced” (29:3). As a result, ATC now
requires bidders to submit a highly detailed recruiting and
training plan with their bid proposal (30:2).

Contractor recruiting and training plans must include
not only recruiting estimates, but anticipated turnover rates
as well. Turnover rates are one area where particular
caution should be used. Experience around the Air Force has
shown that contractors tend to seriously underestimate this
factor (12:%63 13; 21). In the case of the one ATC maior
contract which did not have all option years exercised, the
contractor greatly overestimated +the number of skilled
personnel he could hire and, therefore, did not plan for the

xtensive training program needed to qualify his workforce
(Z1; 32:9). In addition, his yearly turnover rate approached

0%, greatly increasing training requirements. In time, his




organization suffered for lack of trained personnel (13).

Requests for proposal must mandate that detailed recruiting
and training plans accempany bids and they must be
realistically evaluated in light of the current personnel
market. The same considerations must be given to the
transition plan.

Transition Flan

The RFF must include the requirement for a detailed
transition plan for mobilization and changeover (13; 23;
30:2). Air Force Famphlet 400-29 discusses thiszs requirement
in detail and should be carefully followed when the FRFF is
written - (21:C1-9). In the mobilization saction, the
contractor must show how and where he intepnds to hire and
physically train his initial personnel, when he intends to
hire and have top management personnel report, and when he
intends to start initial interface meetings with the Air
Force. In the changeover portion, the contractor must
tlearly indicate how he will assume all required duties.
After ATC gained experience with contracting, the command
found it to be in the government®s interest to specify limits
on transition periods. For enample, ATC requires that
mobilization start not later than &0 days prior to contract
start date and that total workload assumption be completed by
90 days after contract start. During the +three month
cthangeover period, contractor personnel will phase in while

military phase out. During this period, military personnel




will overlap with the contractor, assicsting in accomplishing
the work. The transition plan must tie in with the training
and recruiting section since the quality of initial hiring
will determine how soon the contractor must hire personnel in
order to have them trained by work start date.

Essential to the entire transition evaluation process
is having some way to Jdudge how much effort the contractor is
planning to put into his transition program. For this
reason, ATC now usgs a separate costing line item which
forces the contractor to show how much money he intends to
spend on mobilization before contract start. A small
expenditure indicates small plans, despite the words he may
use in his bid proposal. Evaluation of a contractor®s
transition plan in concert with his proposed spending for
that plan is the only way to effectively Jjudge how much
effort he intends to put into tr-ansition.

A second and equally important portion of the
transition plan is & requirement Ffor the contractor’s
phase-out program should he lose the contract when it is
recompeted. While a contractor may be very cooperative with
the government on receiving the initial contract, he may not
be nearly as cooperative with another contractor who is
coming in to replace him. This requirement must be carefully
written because it is vitally important for smooth mission
continuation during future changeovers.

As a general lesson learned, contractors tend to
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overstate recruiting, training énd transitions plans.
Consequently, ATC now makes these portions of the winning
contractor®s bid legally binding and this requirement is
stated in the RFF. Once accepted by the government, the
contractor cannpt reduce the scope of his stated efforts in
recruiting, training and transition.

Other RFF _Reguirements

General requirements for an RFF are contained in  Air
Force regulations as well as in numerous contracting
guidelines. However, these guidelines do not emphasize areas
which enperience has shown to be of particular interest in
alrcraft maintenance contracts. The above discussion on
plans is Jjust such an example. The following sgsections will
discuss other RFF considerations which can lead ta higher
quality bids and a more informed souwrce selection process.

Evaluation Criteria

In preparing the RFF, ATC found it received better
bids if was as specific as possible about evaluation factors
for contract award. The RFF cam contain many evaluation
criteria without revealing source—-selection sensitive
material. For example, 1in one contract, Section M,
"Evaluation Factors for Award", says

The offeror’s proposal shall, as a minimum, address
aach of the following areas separately. Each area
of each technical proposal will be assigned a color
rating and have a narrative evaluation reflecting
its strengths, weakness, and risks. The required
proposal _areas are listed in descending order or
importance:
a. Technical Merit




(1) Manpower and Organization
(2) ftobilization/Changeover
(%) Understanding the Mission (Folicies
and Frocedures)
(4) fast Experience
b. Cost/Frice (19:MS-4)
The section then goes into considerable detail on  what
information each bid is required +to contain and how the
government will evaluate information For each of the
technical and cost areas listed. Through this process, the
government sends a clear signal as to those areas it
considers most importent. In turn, it receives bids which
more accuwrately represent the contractor®s understanding of

the mission, making source selection more accurate.

Casting Strateqy

Alpng with being wvery specific "about technical
requirements, ATC alsc specifies certain costing parameters.
During source selection, uhe command saw wildly fiuctuating
profit and share ratic proposals. Some comparies actually
bid little or no profit in an apparent.attempt to "buy into"
the contract. Thiraugh experience with the conversian
process, ATC found that a contractor not making a profit was
an unhappy, uncaoperative, unresponsive cantrractor. To
combat this problem, the command decided to specify minimum
profit and share ratio bids. It set the minimum profit bid
at Z4 (higher percentages, but not lower, may be proposed),
and set the share ratio percentages at 90/10 for underruns
and 80/20 for overruns (the government®s share is always the

top figure while the contractor®s share is the lower figwe)




(192:M-2). This strategy forced a more uniform costing
process and helped keep bids within the realm of reason.
Another costing strategy ATC adopted iz to make the
bidders specify their lapse rate, if any (19:M=7). Stated as
simply as possible, the lapse rate is the difference between
the manpower the contractor pruposesx in his bid and the
amount he actually intends to have on board. For example, a
contractor who bids 2900 personne)l may, on the average, only
be paying 475 personnel because of delays in hiring, ecess
sick leave, excess annual leave, etc. While the contractor
may propose S00 personnel in the technical portion of his
proposal, his costing portion may only show him paying far an
average of 473, a significant difference. Lapse rate
information keys the technical evaluation team as te his true
hiring intentions. The lapse rate, if not clearly open to
inspection, easily becomes & hidden agenda for a contractor
to propose a lower cost bid than his proposed manpaower would
indicate. 8ince lapse rate is a corporate concept unused in
the military, it is an example of why conversion managers
must be familiar with a contractor®s way of doing business.

Use_of Department of Labor (DOL) Fosition Descriptions

In evaluating its +irst proposals, ATC discovered
that military skill levels (S-level, 7-level, etc) were not
well understood by contractors. EBecause of the criticality
of certain Jobs, ATC specified minimum skill level manning

for these select positions. The contractors replied using
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DOL position descriptions which ATC then had to research to
determine if they were acceptable (31). Through this
process, ATC &also discovered that there were three or four
salary levels within each DOL position description. I+ the
contractor bids a low mix level for most positions, then he
is likely to have trouble hiring and’ retaining top quality
personnel. The bids must be carefully evaluated Ffor the
level of skills proposed. Overall, the command learned that
DOL language is the only acceptable method of communications
to talk skill levels wilth a contractor. It also provides
another example of learning to "tall contractor”.

Fage Length Restrictions

The need to limit bid proposal length was also the
result of experience. The initial proposals that ATC
received were often in encess of 1000 pages each. With an
average of 10 or more proposals received, the sowrce
selection team could not adeguately evaluate proposals within
a strict time limit. As a result, the command now limits
proposals to 300 pages, "...including primary text, tables,
figures, attachments, appendin, tabs, etc" (19:M-3). All
pages in excess of the limit are removed from the proposal.
This action forced the proposals to concentrate on primary
information.

The Statement of Work

The very heart of the RFF and the part with the most

long—-term consequences is the technical work statement.
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Effective administration of all contracts is
directly related to the contract statement of work
(S0WY. The more general that document, the more
chances for disagreements and problems regarding
interpretation. Therefore, the heay to good
contract administration begins with the preparation
of a gquality 50W (21:C2-14).

The Alr Force pamphlet just gquoted goes on to say that each
SOW must be tailored to fit the individual needs of the
situation and that
The preparation of SOWs for service contracts is
vusually inhibited by the +tequiring organization®s
difficulty in specifying definitive and unequivocal
work reqguirements compatible with the constantly
changing operation and maintenance work
environment. Although it is difficult to state
realistic fined and definitive requirements in the
work statement, doing it is essential to a sound
contract (21:Ci-6.1).
SOW requirements must fit the circumstances, always with an
eye toward how the contractor will interpret +the language
used. While this is & long and tedious process, the contract
is ultimately only as good as the work statement. Within an
aircraft maintenance S0W, there are certain provisions which
should be carefully considered and which have caused problems
in other contracts. This section will discuss those

provisions.

Eguipment Accountability

One of the most important and difficult issues that
must be resclved in any aircraft maintenance contract 1is
government furnished (GFE) versus contractor furnished (CFE)
equipment (33:1). VWhen a contractor assumes a contract, he

usually receives a large amount of government—furnished




equipment to be used in performing the Jjogb. The equipment
typically ranges from simple hand tools to complex shop
equipment. Some of the equipment, such as heavy shop items,
will usually remain government property; and some, <such as
simple tools, may revert to contractor-furnished eguipment.
As AFF 400-29 states
Assumption of Governmenl property accountability
and responsibility is a significant aspect of the
transition period. The proposers should be
required in the RFF to indicate their agreement to
accept the existing official property records or to
provide a procedure to arrive at an inventory and a
subsequent acceptance of accountability and
responsibility (21:C1-9)
The contract must contain an item-by—-item list of evervy piece
of government equipment to bes used by the contractor, and the
contract must be very specific on condition inspections,
inventory intervals, and replacement responsibility. In
order to achieve a mutually agreead list, a Joint
government/contractor inventory of all equipment should be
performed before contract start. The S0OW should also
specifically require the incumbent contractor to cooperate
with & replacement contractor on subsequent contract
turnovers. Euperience has shown that at least 14 days should
be allocated to this task (54:2). This inventory +forms the
basis for all subsequent cantract negotiations on equipment
and must be accurate or the government will end up paying for
repairs or replacements which should have been borne by the

contractor. Equipment inventory 1is truly one example

previously quoted where "Gentleman®s agresments mean nothing®
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(14:1). Details and specifics are the key to managing
GFE/CFE.

Contractor Cooperation in Other Froqrams

Civilian contractors recognize their part in  the
mission, but they are bound only by the *terms of their
contract. For this reason, the goverhment should be specific
in areas where certain types of results are desired such as
cooperation with agencies outside the normal mission and
torological testing.

During the course of a contract, a contractor will
need to cooperake with inspection teams, work with depot
field teams, conduct special inspections, provide accident
investigation assistance, and other acltivities. Legal
assistance to the Holloman AFE contract determined that, For
most areas, contractor assistance must be unlimited but not
necessarily at no cost (ZS:para Fé). For the protection of
both the government and contractor, the SOW should identify
possible overtime situations and set a fived houwr limit on
no—-cost support of such activities. This need surfaced
during support of time compliance technical orders (TCTO)
greater than 29 how=s in length (3ZS5:para F20). Technical
Order 00-5-15 implies that any TCTO which eiceeds 25 hours is
to be accomplished by depot. However, military units
routinely accomplish TCTOs which far exceed this limit. This
type of issue must be clearly resolved in the contract to

prevent reimbursement haggling in future support situations.
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Another thorny cooperation area that may need to be
addressed in the SOW is contractor support of toxological
testing. When serious accident or injdwy occurs, the
government wsually subiects those involved to toxelogical
testing. Depending on the controlling agency®s desires, the
contract may include & clause which requires the contractor
to have a toxological program. The government cannot
directly etercise this right over contractor employees.
Rather, the contractor must have his own program and be
prepared to show evidence of compliance to the government.
The government will not exercise any supervisory
control over contractor or subcontractor employees
performing services under this contract. Such
contractor or subcontractor employvees will be
accountable to the contractor who, in twn, will be
accountable to the Government (21:C1-11).

The legal language is exacting for this program and its

application to a contractor is still in flux.

Use of Government Fublications

One of the biggest traps in an aircraft maintenance
contract is Lo directly guote government publications. " The
regul ation governing SOW preparation says "When a publication
must be mandatory, it should not be referenced in a S0W. The
pertinent parts of the publication should be placed directly
in the S0W" (21:10). Air Training Command took direct
eyiception to this requirement. If a publication is quoted
directly in a contract, then the contract is law no matter
how much the publication changes subsequent to contract

start. Only with an amendment can the contract change and




amendments always put the government at irisk for higher
costs. This consideration can be especially critical for
technical arder changes which necessitate immediate
compliance. Rather than gquote publications directly in  the
s0u, ATC made publications, or parts of publications,
mandatory. Specifically, ATC's contracts use the lanmguage
"IAW AFR XX, the contractor will...", with general, not exact
language describing the requirement. The 80W also specifies
that subsequent publication changes will be instituted at no
cost to the government unless the change is of such a
magnitude that it alters the scope of the contract. Directly
quoting publications in a contract 1is dangerous practice
unless there is compelliﬁg reason to do so.,

While the RFF, as Jjust discussed, is the key to a
good contract, source selection is the key to a good
contractor. The next chapter wil)l discuss preproposal

actions and source selection.




CHAFTER V

FREFROFOSAL ACTIONS AND SOURCE SELECTION

Once a RFF is released to solicit bids, a number of
actions are set into motion. The aim of these actions is
contract award to the company which can best fulfill the
mission. The most important of these actions from a
technical manager®s point of view are the preproposal
conference and sowce selection.

Freproposal Conference |

The preproposal conference is ideally a combination
information forum and site visit where prospective bidders
inspect the work location and clarify points in the RFF with
both contracting and maintenance representatives.

The preproposal confeaerence with progpective
proposers is a valuable part of the solicitation
process which provides a forum for clarifying
requirements, identifying errors, and supplementing
technical instruction.

a. The preproposal conference affords an
opportunity for the contracting officer and the
technical staff to rectify omissions or errors in
the RFF, to validate +the industrial community®s
understanding of the requirement, and +to minimize
protest actions based on erroneous interpretations
(21:8).

The preproposal confer=znce is best held after bidders havz
had sufficient time to receive and study the RFFP but before

they have writtem much of their proposal. Because most




bidderes ashl for various manpower and workload datae under the
Freedom of Information act, the person arranging the
conference should consider obproviding a set of standard
reports to each contractor at the preproposal conference.
This helps eliminate large numbers of independent requests
for this data, and reduces the number.o¥ questions.

Many guestions are always asked at the preproposal
conference, Simpler gquestions can be answered during the
site visit., but more comple: questions need to be submitted
in writing to the controlling agency. Air Training Command
placed +this responsibility in the headquarter’®s LGMME
maintenance contracting branch. This function answered the
technical guestions themselves and staffed other questions to
appropriate agencies. The volume of questions received was
always very large, often 20-30 per prospective bidder, and
answering these questions took much more time than had been
originally anticipated. Pecause of the volume, timeliness
became a factor and had to be watched wvery closely. These
questions reguired immediate turnaround since delay could
impact the contractors™ ability to submit a proposal on time,
and any delay could ultimately be & basis Ffor protest of
contract award. QGuestions also often indicated the depth of
contractor knowledge about field-level maintenance
organizations and helped clarify many points. Overall, the
preproposal conference and guestions process are important

steps to receiving better bids which then must be evaluated
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in the source selection process.

Source Selection

Ne;:t to having a solid, complete contract, source
selection is the most important part of the eolicitation
process. The foundation of good souwrce selection is the
source selection plan.

The Source Selection Flan

The source selection plan is a detailed written guide
which selection team members use to evaluate proposals.
Extreme care and thought must go into the preparation Df.this
plan, and errors in any part could result in less than
satisfactory contractor selection. The function that
prepares the plan wmust clearly specify _what Ffactors it
considers most important and these factors must be adequately
described with incremental breakdowns so that selection team
members can thoroughly evaluate the solicitations. A short
discussion of typical factors was given in Chapter IV in the
"Evaluation Criteria" section. For example, if manpower is
considered an important factor, then the source selection
plan should include guidelines +for the team: ie, if the
controlling function Judges that a minimum of SO0 personnel
are needed to adequately run an organization, then +the plan
might have selection criteria that indicates bids of 8500
personnel and above would normally receive at least a
satisfactory rating on that puc-tion. A bid of 473-500 might

be marginal, and all below 475 might be unsatisfactory.




Similarly, criteria to rate the recruiting plan must include
a current assessment of available skilled personnel, both
laocally and nationally. Without such independent assessment,
the selection team cannot possibly differentiate between
accurate and absurd hiring projections. The plan must also
emphasize that a proposal which Jdust ﬁuotes regulations and
reframes language in the RFP is unsatisfactory. The
contractor must clearly show that he understands the mission
and organization. This level of thought and decision must be
given to all selection factors and must be clearly stipulated
in the selection plan. For each proposal evaluated, the team
is required to develop a written report on the strengths and
weaknesses of the proposal, and what factors were used for
assigned ratings. Only with a clear, unambiguous plan can
ratings be obiectively determined. The panel should not have
to make policy decisions as a part of the selection process.
Their job is evaluation against a set of command criteria.
The more accurate, more detailed those criteria, the wmore
successful source selection will be.

The Source Selection Team

The source selection team is the group of technical
personnel charged with selecting the best contractor to
perform the mission. "Best" does not necessarily equate to
"cheapest”", or else & simple bottom-line figure would
automaticslly determine the winner. The source selection

team, using the source selection plan, evaluates proposals to
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determine technical merit and highest probability of success
among bidders. The team must be structwéd so that an
appropriate mi 3¢ of specialities and experience is
represented. For each team, Air Training Command used a mix
of headquarters personnel and personnel from the base under
source selection. If questions cnncérning that location®s
operation needed to be answered, the field members could
usually provide the answer on the spot. Personnel on the
team performed full-time selection duty during the source
selection period.

Under ATC s system, each team member was given a
specific area of the S0W +to rate in order +to maintain
consistency. Before the start of the actual rating process,
the team chief held practice sessions with sample proposals,
and included discussions both on rating the material and
writing the critique. These practice sessions not only
helped inpsure consistency, they taught team members how to
tell the '"wheat from the chaff." Contractors use
professionals to write their proposals, and their products
are glowing sales documents. But glowing words and colored
charts can hide serious technical deficiencies. In general,
ATC found that even major aircraft corporations occasionally
had serious deficiencies in their knowledge about command
maintenance needs, presumedly due to a lack of technical
expertise on their staffs. The practice sessions

concentrated on techniques for wading through fancy verbiage




and for recognizing unreasonabie estimates. Members were
also briefed on all aspects of the law regarding source
selection, with special emphasis on personal integrity and
proceedings security. Throughout source selection, technical
membetrs, contracting persconnel and legal uperts Fformed a
tightly meshed group to ensure the hiéhest caliber selection
actions. The main point is that while the' source selection
plan is important, close staff action makes selection worlk.
Once source selection is complete and the contract
started, it is the government’s quality assurance evaluators
(BAE) who provide daily monitoring of contractor actions.
The next chapter will discuss the OGOAE program and its

impartance in contract administration.
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CHAFTER VI

QUALITY ASSURANCE FROGRAM

pivotal element in contract success and

(14:2). Flanning for GAE selection and

in action every day of the contract®s life,

executed contract.

. Fer<=onnel Selection and Use

to perform GAE duties simce both technical

personality are important success factors.

the contractor and the government and

-
t

The government®s guality assurance

Government guality assurance evaluators (GRE) are

fcontracting officer®sl evyes, sars, and teeth.

and thought must go into its preparation. Elements
personnel selection and use, training, and GASF

are all critical to the government’s assurance of a

program

is a

administration.

given the wherewithal to ensure we get what we pay

training,

preparations for the quality assurance surveillance

(GIASF) should begin far in advance of contract start

and great

compatence

The GAE is an important member of the contract
administration team. To a great extent, the GAE
sets the tone of the working relationship between

influences

«.the

They must be

for"
and
plan

(18) .

Like the statement of worlk, the quality assurance program 1is

care

such as
preparation

properly

Great care must be exercisad in selecting personnel

and




the quality and timeliness of the contractor?s
performance; therefore, the nominee must be
?go?éf?gable and able to use matwe Judgement
As ATC discovered early, personnel who do not posseéss
interface and negotiating skills make poor GAEs. A tense
OAE-contractor relationship will almost certainly affect
contractor flenibility and willingness to woark with the
government on changing requirements. Utmost care must be put
into selecting GAEs and this program needs to start early.
Quality a%surance evaluators should be selected
".v.@arly in the acquisition process and they should
participate in all phase from planning to contract
completion" (34:2). Air Training Command found that GAEs
needed to be selected at least six months in advance of
contract start (22) so they can be trained and have time to
".a.set up the quality assuwrance plan, MOIs [maintenance
operating instructionsl, equipment accounts, safety program,
FCF [functional check flightl procedures, etc" (34:3). In
the initial round of contracts, ATC chose most of its GAEs
from the site being converted. Since these personnel were
already technically gqualified, they needed only
cross—utilication and QAE training to be ready for duty.
However, as these evaluators require replacements, ATC
anticipates having to hire personnel who have little, if any,
technical qualifications on the systems being used. For this
reason, the command established an entensive *training and

qualification program which will be discussed later in this
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chapter. In order to maintain some stability ‘in the GQAE
program, ATC is using a mixture of approximately S0% military
and 904 civilians as evaluators, all of whba are'being Cross
utilized in selected technical areas. ‘

Fer AFR 26~1, GAE manning for A-76 conversions is
determined by ;he size of the most..ef¥icient orgénization
(MEQ) manpower bid (ie, the in—hodse bid) regardless of
whether in-house or commercial sources rgceive the contract
(37:47). For example, a MEO bid of SES,bé}sqnnel authorizes
14 QAEs (12 technical personnel) to surveil whatever sgze of
contractor workforce Qins the bid. In contrast,.@RE manning
for direct conversions is determined' by wérkloaé studies.
The main point is that there wili ne;er be _enough personnel
authorized to have a separate GAE for each of the ;individual
specialities in an aircraft mainte%ance organization.
Therefore, the GAEs must be cross—ufiliged in severa& areas.
In order to set up a training and certifiéaticn program, and
to aid in hiring future QAéS, ATC establishéd & standardized
technical specialty and crossflow structure (38:1).
Eventually, all ATC undergraduate piint training ‘(UPT) base
OAE programs will follow the structure.shbwn in Table 1 (with
minor local variations based on the .number of . GAEs
authorizced). The program needed +to ‘provide " cross—flow
training and special certification 1is extensive, but is

absolutely necessary for adequate contract surveillance.

~
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TABLE 1: AIR TRAINING COMMAND UFT G@AE STRUCTURE

AFSC Title

40146 Maintenance Officer

70250 Administration

65170 Contracting (with CO)

452937 Superintendent

43470A Engines

454708 Engines

45871 Nondestructive
Inspection (NDI)

45872 Structural Maint

45571 Instruments

32470 Frecision Measurement
Equipment Lab (FMEL)

39270 Scheduler

45274M Crew Chief

45274M Crew Chief

45274M  Crew Chief

45274M Crew Chief

Inspection Areas

Budget Management
Frogram Management

Job Control, Quality Control,
Training management, and
Scheduling backup

Support Equipment, Chemical
Cleaning, Engines, and CASS
(£7C air handling system)

Same as above

NDI, Hazardous Waste, Reparable
Processing, Survival Equipment,
Backs up Structural Maintenance

Hachine Shop, Welding, Sheet
Metal, Corrosion Control,
Backs up NDI

Communications, Navigation,
Instruments, Electrics, Battery
Shop, Backs up FMEL

FMEL, Backs up Instruments

Plans and Scheduling, Data and
Engine Management, Programs and
Mobility, Computers, Backs up
the Superintendent

T-37 Scheduled and Unscheduled
Maintenance, Transient Alert,
Egress, Fuels, Hydraulics,
Mechanical Accessories

Same as above

T-38 Scheduled and Unschedul ed
Maintenance

Same as as above
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QAE Training

fQuality assurance evaluators must be trained to

surveil those areas with which they are charged.
The GAE must have technical knowl edge and
experience sufficient to permit the QAE to observe
contractor performance and to determine whether the
service e2ither does or does not meet the standards
described in the contract and related documents
(Z6:3).
Because of the cross-utilization pattern just described, ATC
developed an in~depith training program to qualify all present
and future OAEs working zircraft maintenance contracts. The
training program consists of both contracting and technical
area subliects.

The ATC aircraft maintenance OAE _training program
consists of four phases: classroom, field training
detachment (FTD), Job proficiency, and local conditions. The
classroom training is a formal, Community College of the Air
Force accredited course which all GAEs must attend within six
months of being hired. The course, taught by the
Headquarters ATC/LGM Maintenance Management School, is three
days in length and includes contract acguisition programs,
contract designs, administration, and survelll ance
methods/procedures (32; 40:1). After the formsl course, OAEs
receive FTD technical +training designed *o qualify the
individual in whatever technical areas are needed. The QAEs
for the initial conversions received their cross-utilization

training on—-site. After all conversions are complete, only

Randolph AFE, Te.:, will retsin a =%7/7-33 FTD unit. All
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subsequent GAEs will receive technical training at that
location, as well as job proficiency training. After FTD
training. BAEs will spend time in the appropriat- Randolph
AFR flightline and shop areas to become task proficient.
Headquarters ATC/LGMMF is preparing & core task training list
for each type of GAE. Fipally, the BAE will receive local
conditions training at their home station, given by either
the chief GRAE or the base contracting officer (40:1-32;
431:1-2). This extensive +training program is intended to
produce a GAE highly knowledgable in both contracting and
technical areas. With this training and a well written
guality azswrance surveillance plan, the Air Force can be

assured of accurate contract monitoring.

The Buality Assuwrance Surveillance Flan

The quality assurance surveillance plan (BASF) is the
guideline @AEs uwuse to Judge contractor performance and
proficiency. The GASF should be developed in much the same
way as the 80W: in a group effort with personnel knowledgable
in both contracting and technical areas. "Fey to developing
a success GASFE is  teamworl: by functional, manpower, and
contracting expertg” (12:23). Until the recent set of
contract studies, ATC had let development of & OASF be a
local matter. As part of the contracting program, ATC
compared all eristing aircraft maintenance GASFs and found
few points in common. The RASFs tended to be based on  the

individual specialities assigned rather than on areas to be
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surveilled. For example, one location which did not have an
avionics background 0AE assigned had almost no avionics items
in its QASF. All GASFs showed an imbalance in survelillance
areas. As it did with the 80W, ATC developed a standardized
core GASF to which local items were added, and the core GASP
was developed by the same type of group that developed the
S0Ws. In developing a BASF, it is important to remember that

Given a good SOW, [it is] government policy that

the contractor isg responsible for quality.

Government personnel involved in guality assurance

should not be doing the contractor’s quality

program (21:C2-14).
Making the differentiation between quality control and
quality assurance is important. The contractor must police
himself, and the government must insure that he does.

QAE Conference
To help keep standardization in the GAE program and

solve common problems, ATC/LGM established a semiannual GAE
conference. This conference is a forum to discuss
techniques, solve problems, communicate, and relay concerns
and needs to headguarters and other Q(AEs. The base
contracting officers are also invited and most attend. The
conference has proven to be eyiceptionally productive,
especially in the first year of a contract. As a result of
information obtained in the GAE conferences, ATC has modified
several regulations and has produced a better OASF than would
have been possible otherwise.

In the final analysis, the GRAE is the government®s

4%

pig




daily line of defense to insure contract compliance.

program starts well before the contract because it must

fully developed and functional on day one, showing

.. .the need for early GAE training and their being
in place before contractor start up. When a large
activity...converts to a contract operation, a
trained OAE staff can serve as an effective
transition activity to enhance communications and
smooth the implementation process (12:123).

The right statement of work, the right contractor, and

mission accomplishment.

The QAE

he

the

right CGAE program are three basic elements of successful




CHAFTER VII
RECOMMENDATIONS

RBased on review of available literatwe and on
discussions with other personnel experienced in converting
logistics functions to contract, many of the same lessons
have been repeatedly relearned. This wasted time and effort
is largely a result of not having central leadership at Air
Force level for contract programs. When & command 'plans &
convetrsion, they more or less go it alone. ‘While H& USAF/FR
oversees A~74 programs, they are a manpower agency chartered
to give proceduwral, not functional, guidance. For uwunitls
facing direct conversion,., there is not even procedural
guidance. Contracted logistics programs, including
maintenance, supply, transportation, fuels and transient
alert, now cost more than one billion dollars a year in ATC
alone (42). An agenda of this magni tude requires
Headquarters Air Force leadership and a well defined,
carefully implemented contract management program.

HR USAF/LE/FR Guidance on Contract Frograms

Headquarters USAF, both logistics and manpower, need
to issue firm functional guidance on overarching contract

logistics matters. Air Force Regulation 26~1, which details




how to do an A-746 cost comparison study, is only procedural
guidance developed by OME. The regulation tacitly assumes
that the process will work, not a valid assumption in all
cases. Frocedural guidance must be paired with Ffunctional
guidance in order to have a complete program, and the field
needs more specific functional guwidance on a number of
issues. For example, ATC spent months wrestling with the
issue of inspector general inspections of a contract
function. There are many legal implications involved in how
to hold & contractor responsible for inspection results, and
these implications are common to most contract Ffunctions.
Toxology testing is another enrample, involving basic personal
liberties issues. These type of questions Héed to be staffed
at the highest levels of command and firm policy developed.
Otherwise, each command will develop its own policy and there
will be little commonality or standardization among the
programs, leaving USAF to deal with divergent policies on
convargent issues.

HG USAF/LE Office of Regponsibility

Headquarters USAF/LE should establish an area of
primary responsibility for logistics contract matters. This
individual or function should act as &a clearing house to
collect, consolidate and disseminate various contracting
products among commands, agencies and other services.
Froducts sueh as S0Ws/FW3s, fOASFs, source selection

information, and lessons learned could be made immediately




available to other functions so that reinventing the wheel
can be stopped. This function would have points of contact
and would be familiar with trends, problems and needs in
logistiecs functions under contract. They could develop
needed USAF-level policy, and keep USAF and field leadership
apprised of upcoming issues affecting contract management.
This would also be an avenue to keep USAF leadership from
being surprised by majior developments of a contract nature.
The function could help answer congressional concerns and
could work HO USAF interagency issues rather than commands
having to independently work each office. Such a central H@
USAF/LE contract logistics function is sorely needed 10
provide centralized command and control of a growing contract
support effort.

Standardized Educaticon _and Start-Up Frogram

Headquarters USAF or the Air Force Logistics
Management Center, using their consolidated resources, should
develop an education and start-up program to assist a
function in preparing for a conversion. The program could
have a basic primer of general contracting guidance as well
as provide the critical "contractor®s view of the world",
information needed by those inenperienced in working with
contracts. The program could also use many of +the lessons
learned from previous conversions and could include sample
documents that have worked well under conditions similar to

the upcoming convercsion. Another part of the program could




be to arrange a briefing and information team from an
experienced agency to personally spend several days with the
inexperienced group providing real time guestion/answer
sessions. For example, when Strategic Air Command (SAC
initiated a program to convert its T-38 maintenance to &
civilian function, SAC representatives were briefed by their
ATC counterparts on ATC's conversion program. FBecause their
requirements were similar to ATC's, SAC was able to use much
of ATC s S0W, saving many manhours. This Ltype of exchange
and education program will lead to much better initial
conversion efforts and will significantly reduce field-level
frustration and mistakes in such an important area.

After Action Reguirements

Headquarters USAF/LE should require detailed after
action reports on all conversion programs. After action
reports are currently held mostly by the agency that wrote
the report, and there is no method to disseminate or
otherwise cross—utilize these documents. These reports can
only be obtained by knowing that such a report exists and
where., This situation is a prime contributor to having to
reinvent the wheel. After action and lessons learned reports
should be required and collected by H& USAF and, if not
automatically distributed, as least readily available +For
release. This recommendation is an absolute mi nimum

reguirement that should be instituted by HB USAF/LE.




Command-lLevel Reguirements

Each command with contract logistics functions should
institute the recaommendations above, consistent with
command~uniqgque structure and requirements. Coordinated
policy and proceduwes are essential for an effactive
contracting program. Functional managers must be involved in
every aspect of contracts {n their area and provide
command-level oversight and guidance. 7The command functional
area is a critical 1link between USAF policy and field
implementation.

The Bottom Line

Although Air Force logistics contracts are a
multi-billion dollar effort, there is no ceﬁtralized function
for program management. These recommendations, when
implemented, will provide the necessary command and control
that is now lacking in Air Force logistics contracting

programs.

o
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CHAFTER VIII
CONCLUDING REMAéES

Someone walking into the subject, fresh and

inexperienced at hand to hand fighting, probably

would assume that developing a formula for doing

cost comparisons between a Government agency

performing a function in-house versus contracting

out for that service would be a relatively simply

matter. And, indeed, theoretically it is (43:6).
However, in few other endeavors do theory and reality diverge
s0 quickly and so completely. Converting a large, diverse
aircraft maintenarmce organization to contract is a lengthy.
complex, exacting experience in which all participating
functions will probably learn more than anyone thought
possible. The experience will also open vistasz +to a much
bigger world, one than eramines the strong interplay between
the publié and the private sector in maintaining ouwr national
defense. A large conversion program is full of successes and
failures, rewards and low blows, personal satisfaction and
frustration. However, second chances in contracting are hard
to come by and invariably eupensive, so the first effort must
be successful. Tipping the scales toward success is first
and last a function of leadership.

All areas of a conversion effort are directly

influenced by the quality of leadership focused on it. If




there is to be one lesson learned in any contracting program,
it is that Jleadership must be strong, knowledgable and
responsive. Leadership must seek out experienced personnel
and use their knowledge. The right teams must be assembled;
not aust who is currently available, but the best expertise
and intelligence obtainable. Most importantly, leadership
must insuwre that itself and all program members learn the
language of contract management. "Contractese” is indeed its
own lanquage and itsg own way of thought. Fluency in the
language is an absolute must before any part of the program
is developed or the contract written. It is leadership’s jab
to bring together all of the elements needed to develop a
successful program; to insure members are educated in
contracting rules and realities; and to develop coherent,
integrated plans for execution and support.

Flanning must identify what the contract is intended
to do; and then contract form, structure and wording must all
be in concert with that plan. However, no functional
organization should start cold into the contracting process.
Developing & contract is not the time to learn by doing, and
it is not the time to reinvent the wheel. Mistakes have long
term, expensiv/e, mission-threatening consequences. lLLessons
learned from other programs can help prevent mistakes and
such lesson—-learned reports should be sought out and
carefully studied. PBut developing a contract is only part of

the total converszion equation. When an aircraft maintenance




unit undergoes a cost comparison study, the entire base is
affected. This paper only focuses on contract preparation
and conversion erecution, but there is much more that must be
done. Two particularly good lessons-learned reporlts are
included with this paper as attachments. The Ffirst is a
lessons-learned package from conversion of supply units to
contract. EResides eitamining some of the same lessons learned
looked at in this paper, it also discusses considerations in
dealing with the MEO. The second is an ATC talking paper
which discusses total base impact from a conversion program.
Both of these papers point out the Ffar-reaching effects of
contracting a major base function.

Flanning and executing a conversion program takes
teamwork. There must be no one-man shows. Virtually every
part of headquarters and field units are involved in a
program of thi; magnitude and they must work in  total
integration. For example, manmy contracting questions concarn
legal. Functional concerns must be framed in whak is
contractually and legally possible. HManpower is present in
every part of the program. Budget is an intimate player.

Coordinated, integrated plans are critical to conversion

effectiveness. As one study pointed out, the "...overriding
‘keys to success’...can be summed in six  words: community,
creativity, continuity, consistency, cooperation, and

communications” (12:4646).




AFFENDIX 1

Base Supply 6-76 Cost Studies Lessons Learned




DEPARTMENT OF THE AIR FORCE Z(‘: -

WASHINGTON, D.C.

16 Juk mas fele o PO

artnor: LEYS
woer:  Base Supply A-76 Cost Studies Lessons Learned

HQ MAC/LGS HQ SAC/LGS HQ AFSPACECOM/LKS
. HQ AFSC/LGS HQ ATC/LGS HQ AFRES/LGS
HQ USAFE/LGS NGB/LGX

1. Attached for your information and use when called upon to
perform future cost comparisons is the Base Supply A-76 Cost
Studies Final Report Lessons Learned. This report was written by
several personnel who were involved with the Kirtland, Vandenberg,
Sheppard and Peterson AFB cost studies. It captures their expe-
riences, both good and bad, and should prove to be a valuable

tool to avoid some of the pitfalls associated with cost studies.

2. Recommendations contained in the report will be worked with

appropriate Air Staff functions. AF/LEYS POC is Lt Col Barnard,
AUTOVON 225-2409,
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EXECUTIVE SUMMARY




EXECUTIVE SUMMARY

1. In early 1982, HG USAF/MPMX and HQ USAF/LEYS agreed to conduct an A-76
cost comparison study at 47 —base—suppy storage and issue functions within MAC,
ATC, and SAC. After starting the study and analyzing -potential problems, the
project was significantly altered in ‘mid 1982. The new approach included four
comﬁléte supply squadron cost studies. This major change' in concept recognized
the host of operational problems that could result from trying to operate a
squadron with-a potentially imixed in-house and contractor wark force.

2. Thisstudy represented the Iar?est Air Force cost comparison project conducted
to date. It encompassed multiple bases and MAJCOMs with 1003 manpower
authorizations distributed as follows: Kirtland - 281, Peterson - 273, Sheppard - 206,
and Vandenberg - 243. The project included both supply and fuels activities at each
base. Because of its size and complexity, a new study concept had to be developed.

3. In Oct 82, AFMEA agreed that the Air Force Maintenance, Supply, and Muni-
tions Management Engineering Team (AFMSMMET--hereafter re¥erred to as
consulting FMET) would act as pro{fct consultant to HQ USAF/LEYS throughout the
cost study. The primary responsibilities assigned to the consulting FMET were:
facilitate development of the performance work statement (PWS) and quality
assurance surveillance plan (QASP); assist each cost-study base in the development
of their most efficient organizations (MEQ); provide HQ USAF/LEYS with a location
by location minimum manpower estimate -based on adjusted Air Force-manpower
standards; and act as the focal point for the crossfeed of good ideas, problem
solutions, productivity enhancements, etc. The new project plan-was briefed to key
é\;r Staff offices, HQ MAC/SAC/ATC/SPACECMD, and each cost-study base in Nov/Dec

4. The most important functional decision at the beginning of the project was the
commitment to develop competitive in-house bids. These supply managers
recognized that a truly competitive process would assure continued quality
customer support at the least possible cost. Closely aligned to the competitive
commitment was the decision to develop an Air Force core PWS applicable to all Air
Force standard base supply system (SBSS) units regardiess of their work force
composition. This decision required the preparation of a comprehensive and
detailed PWS and its coordination at all MAJCOMs. The only exception to the
world-wide PWS applicability concept concerned base unique tasks, duties
associated with supporting a mobile supply activity, and tasks directly supporting
military personnel. A recognized by-product of this decision was direct application
of the PWS to the Air Force functional review study of base supply that was
scheduled upon completion of the cost studies.

5. A workshop was heid 10 Jan-4 Feb 83 where base, MAJCOM, and Air Staff
supply experts developed the core PWS. A separate 8-10 Feb 83 workshop finalized
all core responsibilities for base fuels. Each cost study location then expanded the
PWS to accommodate their base unique requirements and developed detailed
organization structures designed around their specific mission, facilities, and
working environment. The new organization structures were reviewed and
apgrgéegst%:both functional and manpower managers at the respective MAJCOMs
an .




6. Once the PWS and organization structures were finalized and approved, a
comprehensive “lean-and-mean” manpower determination process began at each
cost study base. Concurrent with the detailed base studies, the consulting FMET
developed minimum manpower estimating models based on existing Air Force
standards. All tasks not associated with a pure civilian work force operation were
eliminated, productivity enhancement impacts were computed, existing overhead
allowances were replaced by definitive man-hours appropriate to the new
organization structures, and new work center equations were developed and
applied to the most recent 12 months workload data. These manpower estimates
were presented to each base and HQ USAF/LEYS at a 22-25 Aug 83 mid-point
workshop where the MEO study progress was analyzed.

7. A separate study was conducted to accurately define the Quality Assurance
Surveillance Plan (QASP) and associated Quality Assurance Evaluator (QAE)
manpower requirements. The draft QASP was developzed by supply experts in
conjunction with the initial PWS warkshop. Two consulting FMET technicians and
QAE representatives from Patrick and Vance AFBs (bases currently under contract)
subsequently completed this phase of the study. This study group had two primary
responsibilities--assure the final QASP accurately measured supply performance and
identify the detailed tasks associated with accomplishing QAE duties. To verify the
validity and workability of the QASP, live tests were conducted at Kirtland, Altus,
and Malmstrom AFBs in Sep 83. While conductin3 these and other visits, QAE man-
hour task standards were developed. These standards were provided to each study
base to help them develop their QAE manpower cost estimates. Again, this effort
only addressed core QASP responsibilities--each study base developed their unique
QASP tasks and man-hour requirements. The draft core QASP was published in Oct
83 and the final in Aug 84.

8. Inlate 1984, it became apparent thata sin?!e contracting strategy and lock-step
approach was essential for the remainder of the project. This would assure a
consistent approach was presented to all potential contractors, prevent
telegraphing the government costing strategy, and avoid work force transition
problems during the normal end-of-year supply accounting conversion period.
Additionally, the study team recognized the need for a standardized technical
evaluation process to compliment the lock-step approach. Those charged with
developing the contracting strategy met in Nov 83 and produced a standard
solicitation that was used by all locations. Two technical evaluation working group
conferences were held--a concept and problem solving meeting in Oct 83 and a
comprehensive team training workshop in Mar 84.

9. Bid opening occurred in Jul 84 at Peterson, Kirtland, and Vandenberg AFBs.
Sheppard AFB bid opening was delayed until Dec 84 due to protests lodged during
the technical evaluation process. Peterson, Sheppard, and Vandenberg converted
to contract, and Kirtland remained in service. Transition from the existing work
force to either contractor or in-house civilians occurred in FQ 1/85 at all bases except
Sheppard, which converted in FQ 3/85.

10. The following table presents various manpower comparisons at three
different stages. While the process identified significant manpower reductions, not
all can be attributed to efficiency improvements or “lean-and-mean” belt
tightening. Readers are cautioned not to extrapolate these savings to remaining
base supply squadrons. The Air Force base supply functional review study now
underway s the proper vehicle for determining how cost study efficiencies can and
cannot be applied Air Force-wide.

l;'“{




MANPOWER COMPARISONS

Consuitant

Authorized  Mid-point .

Manpower  Study - :Base ,
Base atStart . Estimate Bid f:,"{ Results
Kirtland 281 —97= 188 -32:= 15597 |n-house
Peterson 273 —s02= 173 .4 = 169 > 2 Contract
Sheppard 206 -£3=> 153 — 153 '7"" Contract
Vandenberg 243 -72 = 151 %= 175 %+ - Contract
TOTAL 1003 -73¢% 665 -5~ 652

11. A lessons learned project conference was held 11-13 Sep 84 that included all
key base, MAJCOM, Air Staff, and AFMEA project participants from supply,
contracting, management analysis, personnel, bud?et, and manpower. An
unfortunate staffing problem prevented publication of the lessons learned report
following that meeting. Therefore, HQ USAF/LEYS held another lessons learned
workshep 27-30 Jan 86 to prepare thisieport.

12. Clearly, this study demonstrated that a large, highly complex, multi-base/
multi-MAJCOM function can be successfully cost studied in well under two years
from project start to work force conversion. However, achieving that success
required the development of many new study techniques, a very tight time
schedule, and most important, a dedicated team effort by several diverse functional

disciplines at many levels. To those who said "it couldn’t be done” or worked hard-

at frustrating the effort, this report serves as proof that hard work pays off.
Hopefully, the lessons learned and recommendations contained in this report will
help others who tackle future large cost studies.




LESSONS LEARNED RECOMMENDATIONS

1. Future A-76 studies of the magnitude of the Kirtland AFB,
Vandenberg AFB, Sheppard AFB,; and Peterson AFB effort shouid be
formally documented in a Program Management Directive (PMD). The
PMD must document actions required of all functional disciplines:
civiiian personnel, contracting, military personnel, management
analysis, as a minimum, (OPR: AF/LEY)

2. Large projects call for full-time, dedicated, base level
functional resources consisting of personnel who are highly
experienced and have retainability throughout all project phases.
(OPR: MAJCOM/LG)

3. The AFR 26-2 reorganization procedures should be revised to
facilitate the organizational changes that are a natural out
growth of the A-76 process. (OPR: AF/PR)

4, A formalized process is required to monitor and maintain the
core performance work statement and quality surveillance plan.
(OPR: AF/LEY)

}

S. Air Force publications need to be revised to provide proce-
dures for A-76 studies that result in no contract award; the
function is more efficiently operated as a civil service func-
tion. AFR 26-1, AFR 25-5, 40-series regulations, and other man-
power directives need to address how manpower, organizational,
and resource allocations are to occur when the function stays in-
house. (OPR: AF/PR, AF/DP)

6. The Inspector General policy for contracted supply functions
and those functions remaining in-house needs to be revised., Pro-
cedures must address use of the Performance Requirement Summary
and Quality Assurance Surveillance Plan as the basis for inspec-
tion. In-house operations must be rated by different criteria.

A satisfactory for an in-house operation says they are performing
a bid which equates to an excellent or outstanding rating when
considering they are performing with the most efficient organiza-
tion and considerably fewer resources. Morale becomes an impor-
tant factor., (OPR: AF/IG)

7. An Afr Staff A-76 steering group should be formed to perform
the following functions:

a. Determine initial study approach,
b. Host A-76 announcement conference to establish a plan for

each study and decide how that plan will be presented to the
MAJCOM staffs and bases (briefings, PMD, etc.).

b6




¢. Determine composition of study teams and assign major
responsibilities.

d. Select a lead MAJCOM for large stud}gé.

e. Determine the functional manpower evaluation team's role.
(OPR: AF/PR)

8. Resolve the apparent inadequacy of the requirement that in-
house winners face recompetition after five years. This OMB A-76
requirement appears to put off the inevitable contracting out of
a function once it is initially announced for an A-76 study.

With the bidders having access to in-house manpower figures,
their goal of under bidding the government becomes reltatively

simple, (OPR: AF/PR)




INTRODUCTION




INTRODUCTION

The size, complexity, and innovative study procedures of this project involved many
people-in several different functions over a two-year periad. While that may appear
long to some, in retrospect the only area that might have yielded reduced time
concerned development of the game plan. By capitalizing-on the lessons learned in
this report, future studies could save some of the early planning efforts required for
this “firstof-its-kind" study. The following task and milestonetable highlights the
key tasks accomplished during the supply study. The OPRs for each task are listed so
readers have a point of contact if:-more Jetails are needed. The consulting FMET for
this project was the Air Force Maintenance, Supply, and Munitions MET. This-unit
experienced several or%anizational changes throughout this study and was
inactivated 1 Oct 85. Therefore, the term consulting FMET is used hereafter to
identify the functional manpower activity.

EVENT OPR DATE
a. CostStudy Announced HQ USAF/PRMX Feb 82
b. Functional Redirection (from 47 HQ USAF/LEYS Sep 82

separate storage and issue
activities to 4 complete supply
squadrons)

¢. FMET Study Plan Briefed/ Consulting FMET Oct/Nov 82
Approved by AFMEA and Air
Staff (HQ USAF/PRM/LEYS)

d. AFSCAG Meeting, Dayton OH HQ USAF/RDCL 2-5Nov 82
- MeetPlayers
- Qutline Project Plan
- Confront Issues

e. lssue Personnel Planning Guidance HQ USAF/LEYS 17 Nov 82
f.  Visit Study MAJCOMs and Bases HQ USAF/LEYS 7-17 Dec 82
and Consulting FMET

- Present rroject Plan
- Functional Familiarization
- Begin Building Study Team

g. Visit Contracted Bases HQ USAF/LEYS 7-17 Dec 82
and Consulting FMET
- Vance and Patrick
- Gather Lessons Learned
- Functional Familiarization
h. Forward PWS Waorkshop Consulting FMET 10 Dec 82
information to Attendees

- Project Familiarization
- Draft Tree Diagrams
- Workshop Process Outline




i. PWS Workshop, San Antonio TX HQ USAF/LEYS 10 Jan-4 Feb83

and Consulting FMET
j.  Fuels PWS Workshop, Randolph HQ USAF/LEYS. 8-10 Feb 83
AFBTX and Consulting FMET
k. Issue Reorganization Guidance ‘HQ USAF/LEYS 25 Mar 83
- How to Document New Structure
- Outlined Review/Approval Process
I.  Sign Project Memo of Under- HQ USAF/LEYS ] .7 Apr83
standing -and Consulting FMET
- PWS Workshop Results
- Remaining Study Plan Outline
- Follow-on Functional Review Plan
m. Revisit MAJCOMs and Study HQ USAF/LEYS 18-24 Apr 83
Bases and Consulting FMET
- Clear-up Misunderstandings .
- Review Project Progress
n. On-Scene Studies Consulting FMET 19 jun-1Jul 83

- Document New Organizations

- Build Minimum Manpower
Estimating Models

- Collect Workload Data

- Review Base Unique Requirements

- Analyze Productivity Enhancements

0. Publish Draft Core PWS Consulting FMET 14ul 83

p. Mid-point Study Workshop, Consulting FMET 21-26 Aug 83
Peterson AFB CO

- Supply, Contracting, and Manpower
Present Consulting FMET Study Results
Addre=s s ;r5'%rnblems

Finalize GASP

Formulate Lock Step Approach

q. LiveTest QASP Consulting FMET 11-24 Sep 83
- Plan Developed atKirtland AFB NM
- Tests at Altus AFB OK and
Malmstrom AFB MT

r. lIssue Technical Evaluation HQ USAF/LEYS 9Sep 83
Concept Guidance
s. Technical Evaluation Criteria HQ MAC/LGS 11-130c¢t 83

Meeting, Scott AFB IL

- Formulate Contractor Evaluation Process
- Identify Training Workshop Need

- Develop Standard Evaluation Process
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t. Contracting Steering Group HQSPACECMD/LGS 15-17 Nov 83
Workshop, Peterson AFB CO
- Formulate Standard Solicitation
- Develop CommonContract Review
Strategy .

u. CostProceduresWorkshop, AFMEA/MERC 23-27 Feb 84
Randolph AFB TX
- Finalize Costing Procedures
- Review Final Project Milestones

v. Technical Evaluation Team HQ SPACECMD/ 12-16 Mar 84
Training, Peterson AF8 CO LGSP
- MAJCOM Team Interface
- Standard Review Process Defined
- Evaluate Test Cases
- Review Minimum Manpower
Estimate Models

w. Bid Opening Cost Study Bases Jul 84
- Kirtland, Vandenberg,-Peterson

x. Lessons Learned Workshop, Consulting FMET 11-13Sep 84
Kirtland AFB NM

- Supply, Contracting, Personnel,
Management Analysis, Manpower
- Document Lessons Learned
y. Bid Opening, Sheppard AFB TX HQATC Dec84

2. Follow-on Lessons Learned HQ USAF/LEYS 27-30Jan 86
Workshop, Kirtland AFB NM
- Review Post Award Lessons Learned
- Prepare Lessons Learned Report




LESSONS LEARNED - PRE-AWARD PHASE

- INTRODUCTION

- NEW VS TRADITIONAL COST STUDY APPROACH
- PWS DEVELOPMENT

- QASP DEVELOPMENT

-LOCK-STEP APPROACH

- CONTRACT TECHNICAL EVALUATION

- ORGANIZATIONAL CHANGES

- MANPOWER STANDARDS APPLICATION
DISCIPLINE

-WORKLOAD DATA ANALYSIS
- PERSONNEL PLANNING




LESSONS LEARNED - PRE-AWARD PERIOD

INTRODUCTION

This portion of the report addresses those lessons learned prior to bid opening.
These were the issues discussed at the 11-13 Sep 84 lessons learned workshop. It
must be emphasized that the following comments and recommendations represent
the unanimous opinion of all attending the conference.




NEW VS TRADITIONAL STUDY APPROACH

1. Normally, Air Force contract cost studies are conducted under a decentralized
base-level project management concept. While the MAJCOMs retain scheduling
and study oversight responsibility, the actual “doing” of the studies is strictly a base
effort. If the same function is studied-at multiple bases across several MAICOMs, a
series of highly individualistic base studies usually result because no mechanism
previously existed to bring those projects together. Even within a single MAJCOM,
there is little commonality in study approach, documentstion, and methodology
among studies of the same function. Any common approach-to the-costing process,
development of the'most efficient organization (MEO), or contracting strategy has
been primarily the result of base level individual effort rather than a centralized
process. Past Air Staff involvement was primarily limited to broad program
management, policy development, and identification of cost study candidates--they
had virtually no direct involvement in the base level study process.

2. This is not intended as criticism of past practices; on the contrary, that process
worked well for the smaller projects that had characterized most previous A-76 cost
studies. Most of these previous cost studies were aimed at base facility maintenance
activities (e.g., family housing maintenance, protective coating, etc.) or
encompassed one-of-a-kind operations. Additionally, the demand for several small
studies frequently prevented concurrent scheduling of command functional studies
due to the many other competing demands of the functional managers or the
command management engineering teams (CMET). Finally, since many of_ these
studies were small, they were ideally suited for allocatien to small business set aside
programs. Rarely did a potential small business contractor bid at more than one
location for the same function.

3. There were five major reasons whx a new, more centralized, and tightly
controlled study process was needed for the base supply study.

a. Size. The four base supply cost studies comprised the largest individual
A-76 project to date. Each of the tour studies averaged ovar 250 manpower spaces
each. Using past study practices would have required &t least three years per study
for such large activiites. Also, the early completion of one project would probably
si?‘nzl llzid information that could be used against other studies that had differing
schedules.

b. Complexity. Each study encompassed a full supply squadron that included
such diverse activities as centralized computer operations, dispersed warehousing
and distribution, complex inventory management, large refueling operations, and a
multitude of base unique tasks. Not only was the function complex, so was the
costing and contracting processes.

¢. Mission Impact. Each study location had diverse and high priority
customers. One base directly supported more than 100 aircraft, another supported
a MAJCOM headquarters, one base had several geographically dispersed sites, one
directly supported missile operations, and classified activities were common at
several of the bases. The raquirement to maintain continued responsive mission
support had to be the foundation of each study.

d. Big Business Competition. The large size and dollar cost of potential
contractor operations meant large national businesses would be likely candidates
The high degree of commonality {core activity) among the four bases signaled the




possibility that many of the potential contractors might bid at several or all four
locations. This necessitated the development of 3 common in-house costung and
contracting approach to assure 3 consistent baseline was presented to potental
contractors. This was the single most compelling reason for developing 2
“corporate” Air Force strategy, and it mandated the standardized team study
approach. Py

e. Functional Review Precedent. The supply and manpower communities
agreed at the be%inning—that—*bnly one Air Force supply system, the-Standard Base
Supply System (SBSS), was acceptable re ardless ot the-work force (military, civil
sarvice, or contractor). The A-76 process had proven to be an excellent process for
identifying new and more effective-work processes and procedures. Therefore, the
cost studies were selected as the first step in accomplishing future in-house base
supply functional review studies. in short, %oqd preductivity enhancements
\dentified during the cost study process would be examined for application across
the Air Force SBSS.

4. The New Approach.

a. The study team approach became the foundation of the project. This team
approach extended both vertically (base-level, MAJCOM, and Air Staff) and
horizontally (supply, manpower, contracting, and between bases and MAJCOMs,
etc.) among all team members. »m the beginning, the Air Staff functional
manager was.the visible-and rec. - d study team leader. A mandatory monthly
information crossfeed system was . _olished whereby inputs were forwarded from
all levels to the consulting FMET who then consolidated and disseminated the
information to all team members.

b. A "lock-step” strategy was developed whereby common ﬁroject milestones
were developad and adhered to by all. Key to this process was tne collective-team
development of those milestones. The end result was a mutually agreed schedule
that incorporated the needs of all team members. By carefully tracking the project
status, problems were identified early, rapid solutions were developed, and those
solutions disseminated to all. This quick reaction to problems was the key to on-
time project completion. In retrospect, it is significant to note that, from beginning
to end (PWS workshop to bid-opening), the pro{ect was complated in 19 months --
less time than that frequently used on much smaller and less complex studies.

5. Key to New Process.
a. Functional Commitment to Competitiveness.

(1) From the start , the supply community committed themselves to
building strcn?. competitive bids. This critically important dedision had-to be made
at the onset—failure 1o do so would have stifled the kind of innovative thinking
needed to be competitive with industry. Once it was determined that Air Force SBSS
system integrity could be maintained reqardless of the work force, this commitment
to compeiition spread from the Air Staff, to the MAJCOMs, and finally to the bases.
Without this top to bottom functional commitment, an affective team effort would
not have een possible.

(2) This competitive commitment was never allowed to override the
equally important issue of preserving the 38SS and continuing to provide quality
mission support. Throughout the project, senior supply managers were constantly




&7t to any proposed changes or productivity enhancements that did not support
these two critical measures of merit.

{3) One important by-product of this early competitive commitment was
the positive reaction from those directly impacted by the cost studies--the civilian
and military employees in the four squadrons under study. Once they saw that top
to bottom enthusiasm for development of trulél_competitive bids, they began
identifying su%(gested improvements. This resulted in the team agproach extending
from base workers all the way to and including the senior Air Sta

b. Positive Marketing Effort.

supply manager.

(1) To help build the commitment and team approach, an aggressive
project marketing program was required. Even on a relatively small A-76 cost study,
many misunderstandings must be overcome. Additionaily, there are many people
who resist any change in operating procedures. A large cost study compounds those
problems and requires an aggressive program to get the word to all study
participants.

{2) After the study plan was developed and approved by key Air Staff
functional, manpower, and contracting managers, an in-depth briefing was
presented to MAJCOM and base officials in De¢ 82. V/hile this was a time
consuming step, (it took approximately one month 4. both the Air Staff furctional
manager and consulting FMET Commander), it was absolusely critical to-successful
project completion. Not only did it assure-all got the same word, it provided the
means for gathering many good ideas on study méthodology and productivity
enhancements from all levels. Such key project enhancements as the lock step
approach, centraiized technical evaluation training, and QASP field testing, were
identified during these early "spread-the-word” presentations.

(3) Unfortunately, the project plan differed so significantlr from previous
study procedures that many resisted the concept and said “it couldn’t be done.”
This required a second round of Apr 83 briefings to restate much of what had been
presented in the Nov 82 briefings. Since there is now & successful precedent, future
large studies may not need two major presentations.

c¢. FRAET ConsultantRole.

(1) This centralized project could r.ot have been accomplished to the
depth and quality, and within the tight milestones, without full-time FMET
consultant assistance. None of the other team players could devote the resources
that were available to the consulting FMET. Some of the responsibilities
accomplished by the consulting FMET were: overall project planning, centralized
crossfeed of ideas, confarence secretariat, development of adjustad Air Force
manpowar standards based on an all civilian work force, QASP testing, and rapid
response o probiems. Another area of FMET assistance was the preparation and
maintengnce of draft and final PWS, QASP, and other study products. Finally, the
FMET offered a detached perspectiva that was beneficial to all levels involved in the
project.

(2) Some questioned whather a FMET should be involved beyond the PWS
and QASP development pracess. It was the unanimous opinion of all those directly
invoived in the project that the decision should be determined on a case by case
basis in the early planning stages of large A-76 studies. The logical follow-on to
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functional review studies makes the FMET a natural candidate for such consultant
activites. To help resolve the issue, it is suggested that one not ask whether the
FMET is the night choice, but rather who can effectively accomplish such a critical
consultant role?

d. Functional QAE Involvement. From the very beginning, the project team
decided to utilize QAE expertise in developing the PWS, QASP, and technical
evaluation training program. QAEs from Vance and Patrick AFBs (already
contracted bases) provided invaluable exgerience and technical expertise. They
assured the final products were void of problems they had experienced.

6. How toImprove the Process.

~a. Because such a large team effort had never been utilized in the past, the
project game plan was constantly under development. Looking back, all agreed it
worked well for the supply project; however, it could have heen improved had a
written plan been developed at the beginning. Such a plan would identify
milestones, establish program review points, outline duties and responsibilities of
all team members, and tirmly establish information crosstell procedures. One
option for similar large future studies would be the utilization of a formal program
management directive (PMD).

b. In retrospect, several other functional disciplines besides supply and
manpower should have been brought into the project at the beginning, such as
contracting, civilian personnel, military J:ersonnel, management analysis, etc. Their
early involvement would have assured the milestones and game plan accurately
reflected the needs of all players and made sure sufficient time was allowed to
properly nlan for unforeseen problems. While the study was completed on timg, it
required considerable periods of intense work that migzt have been less hectic bad
all players been involved in the early planning process.

¢. One area all agreed is essential for such a large project is the full-time
dedication of base level functional resources to the project. Thera were simply too
many specialized areas to be handled on a part time basis. Additionally, those
selected for the project must not only be highly experienced, they must also have
retainability to assure continuity throughout all project phases.




PWS DEVELOPMENT

1. Policy Considerations.

a. At the beginning of this study, the supply community made an important
decision that impacted the study process and laid the foyndation for future Air
Force base supply functional review studies. That decision was to develop one core
PWS that outlined those duties and responsibilities common to all world-wide base
level $BSS organizations. The cost study bases would then add their base unique
requirements to the core PWS. This policy decision stemmed from the logic that a
standard Air Force system (core) was essential to assure compatibility with other
associated logistics and support systems, (such as GSA, AFLC depats, accounting and
finance, contracting, etc.) that it interfaces with.

b. Also inherent in this policy decision was retognition that the core PWS
would serve as the baseline for future functional review studies. Therefore, the
PWS developed in this project would have impact far beyond the four cost study
bases--1t would be the foundation for all future base supply manpower standard
development efforts. Likewise, any enhancements developed on the core activities
would be analyzed for possible world-wide application. Accordingly, the PWS
workshop and subsequent review steps were carefully designed to assure this
w?gd-wnde document truly reflected what must be accomplished by a base level
SBSS unit. -

2. Assumptions.

a. A few early assumptions had a major impact on the PWS development
process. it became apparent in late 1982 that AFSCAG procedures were not practical
for a project the size, complexity, and potential apg..cability. Instead, a 30-day
workshop, solely dedicated to developing the base supply PWS, was conducted
using newly developed Air Force functional review workshop techniques. A
senarate base fuels PWS workshop was held bi2cause insufficient time was available
at the supply workshop for the specialized function .

b. The basic policies and procedures outlined in AFR 67-1 were determined to
be mandatory for all supply activities whether operated by in-house or contractor
personnel. Thisdecision helped cvercome the enormity of the task, and recognized
that, on balance, the 58SS was ogeming effectively. Few procedural enhancements
were anticipated considering the size of the system and its heavy reliance on
standard computer s¥stems. Also impacting this assumption was an earlier Air Force
deasion to convert all base supply accounts from the UNIVAC 1050 computer system
to the new Phase IV Sperry system. Because the functional community anticipated
conversion problems, they decided not to make major changes in how the supply
system operated. Such changes would only compound the software development
and system documentation problems. This decision certaim%pfoved sound in light
of the many problems experienced with bedding down the Phase IV system.

¢. Finally, the Air Staff functional manager agreed to permit development of
unique organization structures for each cost study base. This was where most
efficiencies were anticipated. They also recognized that potential contractors
would f.ave considerable organizational latitude; therefore, holding the cost study
bases to a less than optimum structure would likely eliminate any hope of them
developing competitive in-house bids. -




3. ‘Methodology.

a. At the same time this project was being designed, the Air Force
Management Engineering Program-(MEP) was undergoing a major change in study
methodology. The new MEP process was called functional review. Many of the
initial functional review study steps stemmed from experience gained in the A-76
cost study process. The foundation of a functional review study is a workshop
where functional experts examine current practices, identify potential efficiencies,
and develop a new approachto accomplishing the job. That is the same approach
ideally used to develop a PWS. AFMEA decided, with HQ USAF/LEYS concurrence, to
test the new functional review workshop techniques during development of the
cost study core PWS. This was a logical approach since the core PWS developed at
the workshop would apply to all Air Force base supply activities, and it would be the
foundation for the follow-on functional review study.

b. The workshop began on 10 Jan 83 at Randolph AFB TX. Due to cramped
on-base office space, the inability to use those facilities after-hours (they were also
used as evening classrooms), and the need to remove all materials each evening, the
workshop was moved to the hotel conference room in the same building where all
out-of-town conference attendees were staying. Clearly, this location change
permitted project completion by 4 Feb 83, and significantly improved the work
effectiveness and efficiency of the conferees.

¢. Workshop attendees included functional representatives from each cost
study base, their respective MAJCOM, and the HQ USAF/LEYS project officer. Three
consulting FMET personnel also attended to act as facilitator and recorders.
Additionally, one AFMEA representative attended to observe the new functional
review workshop process. Periodically, other MAJCOM and base representatives
attended for short periods to observe the process--many of these were earIK project
skeptics who soon realized the functional experts were accomplishing what they
said they would.

d. Early in the workshap it became apparent that the consulting FMET
facilitator needed considerable information to understand the technical issues
being discussed--a logical expectation due to not being a supply technician. While
this may be accentable and somewhat beneficial in other workshops, the time
involved in explaininy details to the facilitator was going to cause one of two
unacceptable results—-extending the workshop beyond 30 days or reducing the
depth of the PWS coverage. Trie solution was to utilize the Air Staff functional
manager as the facilitator.

e. Because the project was so large, the base fuels portion of base supply was
covered at a separate workshop. A gathering of base, MAIJCOM, and Air Staff fuels
experts met 8-10 Feb 83, at Randolph AFB TX. The Air Staff functional project
officer and two of the three consulting FMET technicians also attended. This one-
week woskshop finalized @ draft PWS that had been developed during a previous
Aug 82 warkshop. The Feb 83 workshop updated the earlier product into a format
compatible with the base supply PWS and resolved several detailed functional
issues.

f. The base supply and base fuels products were consolidated into- s single
draft PWS by the consulting FMET and forwarded to HQ USAF/LEYS for review.
Based on the policy that the PWS was applicable to all Air Force base supply




activities, HQ USAF/LEYS forwarded the draft PWS to all MAICOMs far review and
comment. While this extensive Air Force-wide review added some time to the study
process, it was essential to assure nothing was gropgsed in the PWS that would
create nonstandard supply operations. The draft core PWS-was also reviewed by
other Air Staff agencies, such as manpower, contracting, legal, and management
analysis. The last MAJCOM comments arrived in May 83, and the Air Staff
completed their review in Jun 83. The consulting FMET was provided all required
changes, and they prepared a final core PWS which was distributed to each study
base, MAICOM, and HQ USAF/LEYS on 1 Jul 83. Key to this rapid document turn
around was use of the latest word processing equipment. Not only were the bases
provided hard copies of the final document, they were also provided a word
processing disk so their base tailored requirements could be added without the
need for acomplete document retype.

4. Key to Success.

a. Assemblin? the right team of experts at the PWS workshop is the first step
in producing a quality product. In addition to base, MAJICOM, and-Air Staff experts,
a QAE representative from Patrick AFB FL was also in attendance. The QAE
experience in working with contracted supp‘I)y activities, both good and bad, was
invaluable in producing a PWS that avoided past problems and captured good
ideas. The attendance of consulting FMET personnel trained in the PWS
development process also played an important role in the process.

b. Several other considerations are equally important in assuring a quality
PWS is developed that will stand the test of operating effectiveness. First, the
functional attendees were experts in their field. Base supply has several specialized
disciplines, and experts from each of these areas were in attendance. While each
area cannot be represented from each base due to dollar and conference size
limitations, at least one from each discipline was in attendance during the entire

conference.

c. Next, base and MAJCOM representatives must have the authority to speak
for their respective organizations. While a final coordinaticn process is necessary, it
should be primarily one that results in onlt' minor proposed changes. That only
minor changes resulted during the MAJCOM coordination process speaks well for
the technical experuse and authority possessed by the functional attendees.

d. The people who develop the PWS must continue as a tight knit team
throughout the remaining project steps. Shifting players loses all continuity,
lengthens the process, and reduces the pride of authorship that is an important
team building characteristic.

e. The size of the study group must be restricted, No hard and fast criteria is
available on this facet of the project. The PWS conference had 18 primary attendees
and 13 of thesa continued as team members throughout the project. After the PWS
was compiated, the original 13 members were supplemented by approximately 20
additiona! people at varying points during the remainder of the study. They added
specizlized expertise to the team (contracting, management analysis, etc.). Clearly,
less people would not have worked and any more would probably have made the
team too large.

f.  Another key factor that helped the PWS development process was
considerable advance preparation before the workshop. The Air Staff and




consulting FMET project officers briefed each location on the workshop objectives
and processes, all attendees were provided early task analysis information (tree
diagrams developed by the consulting FMET from existing work center
descriptions), and quality facilities were secured to assure maximum conferee
productivity. Another crucial planning step was the building of day-by-day
milestone and objective charts. The.functional facilitator'and consulting FMET
representative reviewed these charts each evening to determine daily project
progress. When progress was not up to expectations, immediate corrective action
was initiated the next day in terms of extending into the evening and/or quickening
the Eace. For example, at mid point in the second week the decision was made to
work through the weekend to return the workshop to-the pre-planned schedule.
Rigid adherence to the workshop completion date was-essential because many of
the functional attendees had critical base, MAJCOM, or Air Staff responsibilities
that prevented further absence from their office.

g. To help workshop attendees prepare for the meeting and to assure
maximum productivity during the 30-da?' conference, each MAJCOM was tasked to
provide tree diagrams of the Base Supply branches with one branch per MAICOM
Kirtland was tasked with developing diagrams for Material Management; however,
early in their efforts they determined the diagraming process was not the best
approach. Instead, ther utilized the available Air Force manpower standards to
develop an analysis of all taskings. Convinced that this was the best approach, the
Kirtland staff conducted similar analyses for the remaining branches. These
products became the primary analysis baselines at the workshop.

h. The art of facilitating is an important ingredient in assuring a successful
workshop. Switching from the consulting FMET technician to the Air Staff
functional manager is an example of how the process must be constantly evaluated
and adjustments made on tha spot. In short, there are no hard and fast rules that fit
all circumstances; however, a well qualified and informed group will assure the
right skills and talents are applied at the right time.

i. Thelargerand more complex the function, the greater is the administrative
burden associated with preducing and maintaining the PWS. The consulting FMET
utilized the most advanced word processing equipment from the start. This
significantly reduced the administrative burden for themselves~and others. Study
bases were provided both hard copy and memory disk products to eliminate
complete document retype. Early planning of this rather mundane portion of the
study was a major factor in on-time completion of the project.

j. Thorough raview of the PWS is essential. It is easy to miss things or fail to
cover some areas in sufficient depth during a time sensitive and stressful PWS
workshop. During the review and coordination process, others away from the
developmental effort should carefully review the document to be sure they fully
understand it and that it is all inclusive. Without this step, the test of product
quality must await actual in-house or contractor operation—certainly not the time
to discover problems.

k. Finally, teking care of those who work on the project will assure a positive
attitude continues throughout the study. Following the PWS workshop, the Air
Staff functional manager prepared achievement awards for the military
particpants and letters of commendation for the civilian members. This expression
of appreciation by the senior functional manager certainly was a most positive
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motivating force for the recipients, and demonstrated the significance of therr
contributions.

5. How to Improve the Process.

a. Contracting expertise was not available at the PWS workshop. Had they
attended, several problems identified during the solicitation development phase
could have been avoided. Additionally, the need for the lock-step approach would
have surfaced sooner which would have permitted more timely development of
that process. ‘

b. One thing that could have reduced the time spent getting started at the
PWS workshop would have been a two or three dayfpre-worgshop meeting where
everyone could have reviewed the process, developed a plan of acticn, and been
assigned specific pre-workshop preparation tasks. The first your days of the actual
workshop-required considerable adjusting that would have been handled at a pre-
workshop meeting. Use of such a conference could have-reduced the length of the
actual workshop or permitted @ more in-depth review of some issues. Naturally,
TDY costs may be a problem, but the size and potential impact of the project must
be weighed before making the decision. In retrospect, some of the key project
players agreed such a pre-meeting would have helped this study.

g




QUALITY ASSURANCE SURVEILLANCE PLAN (QASP) DEVELOPMENT

1. The QASP is a critical evaluation tool to assess contractor performance. The
importance of the QASP cannot be overemphasized--to a large degree, it plays a
significant role in determining payment to the contractor.- Said another way, itis a
tool that may signal the need to withhold some contractor.payments. Problems
with the QASP become evident early in the post award environment; therefore,
extra effort up front is needed to prevent later frustrations.

2. The QASP is derived from the-performance requirements summary (PRS) which
flows from the PWS. Measurable items in the PWS are:compiled into the PRS. Those
elements of the PRS that can be assigned an acceptable quality level build the QASP.

3. The base supply study QASP was developed at the conclusion of the PWS
workshop. The tunctional experts who developed the PWS were well qualified to
construct the draft QASP. Like the PWS, the draft core QASP was then reviewed by
functional personnel at MAJCOM and base-level to assure its technical accuracy and
practicality. The core QASP was finalized during the 21-26 Aug 83 mid point study
conference. Live testing of the QASP was accomplished at Kirtland, Altus, and
Malmstrom AFBs. Kirtland was selected as representative of the cost study bases
and the other two locations were random selections of non-study bases. While
conducting these tests, the consulting FMET also developed detailed quality
assurance evaluator (QAE) tasks which were then used to compute task man-hour
standards. These task man-hour standards were provided to the study bases to help
in the development of their in-house QAE cost estimates. The final-core QASP was

" then modified at base level to incorporate their unique requirements.

4. Keytodeveloping a successful QASP is teamwork by functional, manpower, and
contracting experts. Important members of the QASP development team were
selected QAEs from Patrick and Vance AFBs--individuals managing existing supply
contract operations. They provided valuable real world experience with managing
all forms of the quality assurance process. All team members agree that the ease
with which the supply QASP was introduced at the three contracted bases was, to a

large degree, the result of their assistance.

3. Several other important QASP lessons were learned since converting to
contractor operations at three of the bases:

a. The need for early QAE training and their being in place before contractor
start up. When a large activity like supply converts to a contractor operation, a
trained QAE staff can serve as an effective transition activity to enhance
communications and smooth the implementation process. Early QAE training is
critical to assure timely implementation of the QASP. Initial training should be
provided by the ATC QAE training staff either on site or at the formal Lowry school.
Naturally, aetailed planning for such training must be included in the overall project

milestones.

b. GASP tasks are labor intensive. Much of the work and data needed to
accomplish QASP measurements must be computed and collected manually. Many
of the data elements could be gathered by special data automation retrievals.
These programs need to be developzad, tested, and available upon contractor start

up to assure effective utilization of the QAE work force.




¢. The QASP is not absolute. The QASP can be revised or updated to
accommodate needed change. Tasks change, as well as the methods of inspection
Experience demonstrates that QAEs and contractors believe the QASP method of

1nspection is the only acceptable method,; therefore, it becomes a mindset. AFR

400-28 provides other acceptable inspection methods to verify contractor
performance, such as checklists and products obtained from-available management
information systems. These less manpower intensive methods of inspection can be
utiized when satisfactory QASP performance has been documented: for a four-
month consecutive period. However, if these less intense quality assurance'-methods
identify unsatisfactory contractor performance, the QASP method must be utilized
for the next lot size (month). The purpose of utilizing other methods of inspection
is to provide QAE flexibility.




"LOCK-STEP “ APPROACH

1. Background.

a. As early as the Nov 82 AFSCAG meeting, a need was recognized for an Air
Force corporate study strategy. In essence, the-Air Force would be cormipeting with
major corporate firms who could be expected to assémble teams of A-76
professionals to bid one or more-of the four base supply- functions. To be truly
competitive, the Air Force had to establish a common framewaork within which its
own teams of experts would operate.

_b. The Air Force corporate strategy was aimed at adopting a common
philosophy and project plan to be followed at all four cost study bases. While it was
manifested in a number of ways, two stand out.

(1) -First, a core PWS was developed to ensure that the principal service to
be studied, the continued operation of four bases under the SBSS, was described in
common terms at all locations. This insured the same work-was competitively bid at
all locations. Allowing the bases to tailor the core PWS to accommodate unique
local requirements and- workload resulted in the only fundamental differences
among the four sites. As a result, all parties were competing to perform a
cansistent, though notidentical, work requirement. Competition was then reduced
to who could configure the best organization structure and manning proposal to
accomplish this consistent work requirement. -

(2) Second, the Air Force developed.common major milestones which
were designed to pace all four studies. These included:

(a) Acquisition Package to Contracting, 1 Nov 83
(b) lssue Request for Proposal (RFP), S Dec 83

(c) Receive RFP/AF Form 346, 3C Mar 84

(d) Bid Opening, 1Jul'84

(e) Contract Award (if contracted), 1 Aug 84

(f) Contract Start Date (if contracted), 1 Nov 84

(3) The overriding purpose of these critical milestones was to assure
each study would-proceed on schedule and that all required intervening A-76 steps
would be completed in a timely fashion. From the start, there was a concerted
effort not to prolong the inevitable, i.e., conversion of the work force. Functional
managers at all levels agreed that a long transition period would become
debilitating in terms of personnel, morale, and job performance. Furthermore,
common milestones would preclude actions and events at one base from adversely
affecting the outcome at one or more of the other bases. There was a perception
that industry could react more quickly to such disclosures while the government
could not. In essence, the study team did not wish to compromise the government
corporate bid and thereby destroy competitiveness.




2. Execution of the Approach.

a. Generally, all participants adhered to the lock-step approach. How 2ver, at
the 21-26 Aug 83 mid-point conference, it became apparent that the'contracting
community would drive the remaining milestones. Efforts to compress the
milestones, while acceptabie to the functional community, could not be
accommodated by the contracting-participants.

<

b. Mandatory contracting time lines are driven by the negotiated bid process,
congressional naotification, and other requirements. These requirements were
apparently interpreted differently by the four contracting offices. As a result, the
lock-step approach began to breakdown at the bid cpening point--Vandenberg
opened two weeks ahead of Peterson, and Kirtland delayed its opening a few days
to secure low bidder signature on the tentative contract award. Sheppard bid
opening was delayed because of a protest lodged during the technical evaluation
process.

c. The contracting community must be invelved in an A-76 study: from the
very beginning. Only by their invelvement in the early development of milestones
will the lock-step approach work. Even then, intarpretation of Federal Acquisition
Regulations (FAR) and AFR 26-1, as related to negotiated procurement procedures,
may jeopardize milestone completion. AFR 26-1, Chapter 5, describes an orderly
process which includes a pre-award sitrvey prior to bid opening. AFR 26-1 does not
require some actions stipulatec in the FAR, such as EEOQ compliance, MAJCOM
review and approval of the contract, and signing of the contract by the Air Force
representative and the responsive low offeror (with a statement indicating the
award is subject to successful bid opening). Adherence to the lock-steps milestones
was not totally achieved because some commands followed the FAR while others
followed AFR 26-1. This caused the three wegk difference in actual bid opening
dates among bases. Had a greater gap developed, some of the potential
contractors could have changed their proposals based on information gained at
earlier bid openings. Fortunately, the impact on the post award environment was
minimal; however, the frustration level and potential fcr more serious fpro-,b!ems
could have been curtailed had contracting been actively involved from the
beginning as team members committed to the lock-step milestones.

d. The Cost and Management Analysis Office must also be involved early in
the study to effectively conduct their independent review required by the A-76
process. In large studies, the complexity of keeping up with the project is multiplied
by daily supplemental guidance and procedures, and interpretations of both. Their
late arrival in the process complicates their review and, in reality, costs many people
additional time trying to explain past computational procedures and the multitude
of decisions that occur during a lengthy study. Excluding them from early planning
efforts jeopardizes completion of the critical end-of-study “lock-sten” milestones.
While the integrity of the independent review process cannot be compromised, the
agency responsible for the review rmust be involved in the A-76 study process.

e. Quality of the independent review is also an area that needs further
analysis. The Air Force assigns independent review responsibility to an activity that
may not have the broad experience base and training necessary to conduct the
reviaw for such large studies. Other DOD agencies utilize their auditors. The Air
Force might consider using the Audit Agency for some independent reviews.
Hloweyer, their time requirements must be compatible with overall study time
planning. .

e




CONTRACT TECHNICAL EVALUATION

1. Technical evaluationof all contractor proposalsis a critical-element of-any A-76
cost comparison study. The larger and more complex the study, the more the need
for a highly structured evaluation process. The diversity of base supply functional
requirements underscores this need. Supply technical requirements cover a wide
range of tasks, from quality control of aviation fuels to storage of high cost
‘material, and each is critical to successful mission performance. Early in the supply-
study process, it became apparent that the invitation to bid had to clearly tell
potential offerors that they needed a thorough understanding of the PWS. The
detailed planning for the technical evaluation process began at a HQ MACLGS
spor sored conference during 11-13 Oct 83. '

2. Each-MAJCOM:-in this stud% organized its own team to perform the technical
evaluation process. Durin?‘ the planning stages of the evaluation process,
consideration was given to the creation of one single technical evaluation team to
review all proposals. That idea was discarded for several reasons: large
geographical dispersion of the four cost study bases would have created
considerable logistical problems, team size would ¥\ave been unmanagable, time
and high cost associated with one team becoming thoroughly familiar with ail four
locations would have been prohibitive, and contracting elements assigned
responsibility for each location operated with a high degree of independence. The
only time such-asingle “tiger team"” approach might work is if all the studies are in
the same MAJCOM and other essential project standardization activities have
occurred up to the point of technical evaluation.

3. Functional personnel normally de not possess the specialized expertise necessary
to conduct a thorough contract technical evaluation. Therefore, an in-depth
indoctrination was needed for all members on the legal, administrative,
contracting, and manpower procedures involved in the technical evaluation
process. The training seminar developed and presented by HQ SPACECOM/LGS
provided the degree of realistn necessaty to quickly reduce the learning curve.
Sample technical proposals, containing flaws commonly found in actual proposals,

rovided realistic experience in a training environment. Additignal specific training

y contracting, legal, and manpower specialists helped provide a common working
knowledge of the process. The consulting FMET provided bottom-line manpower
estimates based on the new organization structures and modifications to existing
supply manpower standaras. The technics! evaluation teams used these estimates
as benchmarks when developing their own minimum manpower models for the
base they were responsible for evaluating.

4. Special attention was given to the critical area of team composition. First and
foremast, personnel salected to be technical evaluation team members had to
possess the highest degree of integrity. Team chiefs selected personnel from their
MAJCOM stsfis rather than augmenting their teams with base personnel. This
assured tight team control and compliance with all procedures. Each MAJCOM
assigned taeir team members via special orders and/or letters of appointment. All
personnel undersiood from the outset that they were dedicated tull-time to their
team and would remain until completion of the evaluations. Personnel
contemplating retirement, separation,.or transfer were not eligible for assignment
to the teams. Each team member was assigned a specific PWS area of responsibility,
and all team members evaluated the general portions of the technical proposals.




ORGANIZATION CHANGES

1. Background.

a. Ifthere was one aspect of the study that afforded the most opportunity for
reduced manpower costs, it was organizational change. This same issue was-also
one of the greatest areas of functional community concern in the early study stages.
Initially, the functional managers held that the standard supply squadron structures
outlined in AFR 26-1 and 67-1 resulted from considerable study and were essential
for the maintenance of a standardized Air Force supply process. After determining
that supply system integrity and quality customer support would not be degraded
by prudent structural changes at the four study bases, HQ USAF/LEYS agreed to
allow organizational flexibility. Key to this decision was the fact that, by definition,
the study locations no longer possessed a wartime deploymant mission.

b. The onlg stipulation to organizational flexibility was that each proposed
structure had to be reviewed and approved at both the MAJCOM and Air Staff. This
review process was needed to assure impoitant internal supply system checks and
balances and overall mission support was not degraded in the interest of reduced
operating costs. These same concerns were also included in the technical
evaluations of potential contractor proposals. This assured both work forces were
abiding by a consistent Air Force organization philosophy.

¢. Theinformation required for the AirStaff review included the following: 2
detailed organization chart, broad work center descriptions for each block on the
chart, and the statement that the new structures would not reduce mission
effectiveness. The proposed structures were reviewed by both the Air Staff
functional and manpower organization communities. Approval was in-the form of
a joint HQ USAF/LEYS/PRMO letter. Naturally, throughout this process, critical base
information was guarded under the provisions of AFR 30-30 at all levels.

d. Once the functional organization issue was resolved another equally
challenging and time consuming problem surfaced in the manpower community.
During the initial Air Staff planning meetings and projact briefings, no organization
specialists attended. Their first exposure te the project was when one of the
MAJCOMs asked for guidance on how to document the new MEO structures being
developed at base .z+... The response was that reorganization guidance outlined in
AFR 26-2 was required. That regulation marndates a lengthy question and answer
process for each facet of a proposed reorganization. When the MAJCOMs and bases
evaluated this guidance, it became clear that either a significant study schedule slip
was needed or a more efficient process had to be rapidly developad. The consulting
FMET was tasked to review the problem and develop a solution.

e. Unquestionably, AFR 26-2 reorganization procedures are cumbersome,
time consuming, and designed to inhibit the expansion of standard organizations.
The organization structures being developed at the cost study bases were just the
opposite-ﬁzg tepresented considerably smaller, leaner, and more efficient
operations. The csnsulting FMET briefed the Air Staff organization office on the
study, the arganization objectives of the four study bases, and the decision ta
require final approval authority at HQ USAF/LEYS level. The consulting FMET
recommended the lengthy AFR 26-2 question and answer drill be eliminated due to
the time problems it would cause and the fact that the MEO back-up data would
provide needed justification for any future questions. This recommendation was




5. Many demanding administrative requirements are involved in the evaluatior
process and they required up front planning. Ffirst, all team members revis: ~eqg AFR
30-30-and signed conflict of interest statements. Dedicated typing support offers
maximum protection for the sensitive documents created by the team. Uulizing
protected word processing capability provided additional security. All team
members needed their own working copy of each technical proposal to achieve
maximum operating effectiveness. A dedicated work area away from the normal
office location was necessary 10 -provide the proper atmosphere for concentrated
evaluation without normal office disruptions. Many unique forms were developed

by the teams to summarize deficiencies and solicit clarification response from the
potential contractors. .

6. The technical evaluation team must establish a close working relationship with
the principal contracting office (PCO). Locating the team and PCO in the same
facilities permits the free flow of information between these two closely related
functions. The PCO should attend all technical evaluation conferences and training
seminars and be readily available throughout the evaluation process. During the
early stages when the team concept of operation is formulated, sound and
thorough technical guidance by the PCO is imperative. The PCO should also attend
aiscussions concerning overall proposal ratings to assure corrvect use of contract

terminology.

7. Near the end of the study process, the question was asked if a similar technical
evaluation review should be made on the in-house bids. A special team of project
personnel, including contracting and manpower specialists, examined that issue at
the 11-13 Sep 84 lessons learned conference. They determined that such an added
review of the in-house bid was not necessary for the following reasons: the
MAIJCOM and mandated independent reviews were sufficient, the in-house bid
would have to be in the same format as that submitied from potential contractors
which would add considerable time to the already long study process, and a host of
new regulations would be needed to stipulate the procedures. All study team
members concurred in that evaluation and unanimously agreed the present process
provides sufficient checks and balances to assure consistant quality in-house bids are
presented. The success of this project indicates current proceduras are effective.

8. In summary, dedicated technical evaluation membsrs, sach an expert in 2
specific functional area, and a harmoninus working refaticnship batween the team
and tihe PCO, are essential elernants i any quality tachnical svaluation process. The
varying degrees of success of the four teams used in this study directly relate to

tnese key areas.




rejected and the following compromise developed--the consulting FMET would
develop the answers to the AFR 26-2 questions, and final organizational change
approval would be a joint HQ USAF/LEYS/PRMO decision. This relieved considerable
workload from the bases, allowed them to continue developing their MEQ, and met
the documentation needs of the Air Staff organization office.

f. In the early stages of the MEO development process, there was
considerable field and MAJCOM interest in live testing‘the new organization
structures. After in-depth analyses by the Air Staff functional manager and th<
consuiting FMET, it was decided such tests would not permit valid evaluation, ana,
more importantly, they might prove counterproductive. First, with a mixed civilian
and military work force, it would not be possible to evaluate the new structure
under a totally cvilian environment without removing the large -military work force
from the area. Second, the new structures included new management concepts and
significantlY reduced overall manpower levels--things that needed a considerable
operational time period to assure proper evaluation- and comparison within the
existing structures. Finally, all agreed that any large scale testing could not be
adequately controlled to prevent the teiegraphing of critical in-house bid
information to potential contractors. Therefore, in May 83, HQ USAF/LEYS issued 3
paper that strongly discouraged live organizational testing.

2. Results.

a. After all study actions were completed, a review was made of the various
in-house and contractor organization structures. it is interesting to note that,
except for minor differences, all were basically the same. The common ingredient in
all these structures was the reduction from six to four branches, consolidation of
compatible functions, significantly reduced overhead allowances, the almost total
elimination of all assistants, and expanded supervisory span of control.

b. Following the work force conversion process, the supply community
launched an extensive project aimed at examining what organizational
enhancements identified at the cost study bases could be applied.throughout the
Air Force--the first step in preparation for the follow-on functional review study.
The result of that in-depth post study analysis was the recent Air Force
reorganization of the SBSS. All organizational chandqes developed in the cost
studies were not : :-=*ed, and that was to be 2xpected. As stated earlier, the cost
study bases, by dennition, were no longer wartime deployable military units. On
the other hand, the remaining supply squadrons do have large mobility
commitments and their structure must permit rapid deployment. This is an area
that required constant emphasis throughout the siudy. Some individuals removed
from the project were eager to extrapolate the non-wartime cost study manpower
savings to war critical units. The follow-on functional review study is the proper
medium to assess what efficiencies are transferable to wartime supply
organizations.

3. Howto lmprove in the Future,

a. Obviously, the organizational issue was not thoroughly thought out in the
early gmject planning phases. In retrospect, Air Staff orﬁa;nizatianal experts should
have been brought in at the start to help develop an efficient and effective review
process. The AFR 26-2 question and answer drill has limited utility in an aggressive
“lean and mean” cost study, and the process used in this study still cost many man-
hours that could have been better difected to other project problems.

TP




b. AFR 26-2 quidance needs to be changed as it relates to cost studies of
functions with-standard organization structures. Not only does the documentation
and review process need better definition, a means of publishing the newly
approved structures is needed. One possibility might be to annotate the standard
structure in AFR 26-2 with a note that explains other structures are authorized and.
operating at bases that won A-76 cost studies. These unique structures should be

included in both AFR 26-2 and the appropriate functional directives.

¢. Many study team members felt an organization workshop should have
been held after the PWS was developed to-address all facets of the issue. Through
the collective team approach, many ideas can be examined by a-group of experts
already thinking lean and-mean operations. Such a workshop would prevent many
wasted base level man-hours. Also, the synergistic effect seen at other study
workshops indicated that more and better ideas would result from that process vs
each study team working.in relative base leve! isolation. Finally, such a workshop
would highli?ht potential check and balance problems that-could be worked at the
beginning of the process rather than late-in the project when restarts are difficult
and time inefficient. Such a workshop would not replace the need for the study
bases to develop structures to accommodate their unique requirements.

d. An early statement against live organizational testing would prevent many
wasted man-hours of thought and planning at all levels. This issue should be
addressed in initial project briefings with solid explanation as to why the concept is
deemed not in the best interest of the project.

l? !




MANPOWER STANDARDS APPLICATION DISCIPLINE

1. Atthe beginning of the study planning phase, the consulting FMET conducted a
detailed manpower standards application at the-four bases, Much to the dismay of
the MAJCOMs, the-overall resuits when all four-bases were combined showed that
approximately 11 percent of the manpower authorizations on the Unit Manpower
Documents (UMD) were above the application baseline. Bottom line--these
manpower spaces could have been used for other higher priority MAJCOM
manpower requirements but were lost-to the A-76 cost savings process.

2. Realizing this-might be an indicator of similar problems throughout the Air
Force, the consulting FMET was asked to accomplish a world-wide base supply price-
out. That project revealed-an overall four percent manpower excess above the
price-out baseline. That information was provided to the Air Staff with the
comment that the overage was reasonable since the consulting FMET had no
capability to address MAJCOM and base unique additives.

3. As a result of this finding and several subsequent higher headquarters
inspections/audits, the manpower standards application process has received
increased emphasis. This lesson learned should serve as a constant reminder of how
important this phase of the management engineering program is to overall Air
Force manpower management effectiveness.

(o244




WORKLOAD DATA ANALYSIS

1. All manpower standards require two critical data elements--man-hours
required to accomplish a task and how often that ask is accomplished-(workload,
AFR 25-5 and commercial textbooks devote considerable .discussion to the many
scientific processes available for gathering accurate and-statistically representative
man-hour data. Unfortunately, accurate man-hours are useless if they-are applied
to unreliable or unrepresantative workload data. Like management engineering
studies, a quality MEQ cost study must have as its-foundation accurate-and highly
representative workload data. Not only is the quality of the in-house bid
dependent on this fact, so are contractor bids since both-normally utilize the same
workload data base in developing their minimum manpower requirements.

2. After bid opening, some fcllow-on workioad-data analysis was conducted. At
one location, the computer generated work unit count for a specific worklcad
factor-was approximately 5800 units per month. That value was used by the in-
house team in building their-minimum manpower estimate of 11 manpower spaces
for one specific supply work center. One of the potential contractors carefully
analyzed that workload factor and discovered the function only worked directly on
3800 of the tetal 5800 units--other geographically separated activities processed the
remaining 2000 units. Therefore, the contractor bid was based on the 3800 units.
Had the in-house team =xamined this workload factor as ciosely as the contractor,
the in-house bid could have been raduced to 8 spaces--3 spaces less than their bid.
Was that significant? Had the three spaces been used instead of five, and -one
additional manpower space been saved elsewhere in the organization, this
particular location would have remained in-service. *

3. This discussion is intended to highlight the importance of accurate workload
data collection and the-need for therough-examination of how those data relate to
each work center under study. This is an area where both the in-house MEQ study
team and consulting FMET can improve their analytical skills.




PERSONNEL PLANNING

1. The larger the number of assigned personnel, the more important sofid
personnel planning becomes. This is true whether the work force is primarily
military or civilian--both need and demand specialized planhing. This study directly
impacted over 1000 people. ’

2. The HQ MACstaff did an excellent job of working the many milita personnel
issues. From the beginning, Kirtland miiit:ar?1 personnel knew what was happening,
how they would be handled, and why they had toremain at Kirtland until the final
work force conversion decision. All Kirtland military personnel had the opportunity
to work their follow-on assignments well in advance instead of being forced to wait
until the end when only crisis assignment action is possible. The smooth and well
managed Kirtland military reassignment process not only helped the people
involved, it also aided the total Kirtland waork force conversion process.

3. Equally important and probably far more emotionally charged is fhe civilian
personnel situation. If the function cenverts to contract, @ massive reduction in
force (RIF) exercise must be accomplished that has far reaching impact throughout
the base. Additionally, a quality civilian personnel plan at the start can prevent
large scale early civilian personnel depariures resulting from fear of the activity
going contract. Einallr, an in-depth civilian personnel plar. will-have an effective
process already deve oped for the greatly ‘expanded hiring situation that is
necessary when the activity remains in-house and the pre-study work force contains

many military personnel.

4. At several locations, the civilian personnel classification process was the major
pacing factor during development of the in-house cost study due to the enormity of
the task. As many as 200 pasiticn descri tions (PDs) had to be reviewed, classified,
and approved at one location. Again, savance planning will help prevent delays by
utilizing an extended review process where PDs are piecernealed to the

classification section as functional pieces of the study elements are completed.




LESSONS LEARNED - POST CONVERSION PHASE

- CONTRACTOR ENVIRONMENT
- IN-SERVICE ENVIRONMENT (KIRTLAND)




CONTRACTOR ENVIRONMENT

1. During the initial contractor conversion period, many start up problems were to
be expected. These problems lasted for nearly five months-at one location. One
problem area was associated with contractor personnel-turnover. Many early
contractor hires quickly-become disiflusioned, and many quit within the first few
months &f employment. Some of the reasons-for their early turnover were low pay,
mulzi-skill tasking, and general job dissatisfaction.

( 2. Another area that causes considerable turbulence during early stages of
contractor conversion is training. If the contractor work force is reasonably
experienced in the function or a quality contractor training program is
implemented, the conversion process will be relatively smooth. If training is a
problem, many difficulties will result which may drag the conversion process over
many months, and in some cases, throughout the life of the-contract. These same
problems were echoed early in the study by the Patrick AF8 QAE who had
experienced a supply account conversion to contractin the mid 70s.

3. Commanders must quickly indoctrinate all base personnel that many previous
“nice {0 bave services” are no longer available under contractor operations. The
contracter is only required to provide that level of satisfactory performance
prescribed in the governing PWS. Any request for services or support beyond that
specified in the PWS rnust be developed a¢ 2 ¢change to the basic contract. The more

irect customer interface exists in a contracted function (like supply) the more
critical this issue becomes.

4. Commanders soon realize that the pool of reedily available military personnel
on their base has significantly declined when a function like supply converts to a
contractor operation. New sources of personnel for mability exercise augmentation
and emergency reaction must be secured from a smailer base population.
Contractor surges can be accommodated through & process that provides additional
reimbursement for that work which is beyond the limits of the contract.

5. In a large 2nd standardized function like supply, directives and procedures
frequently change. If these changes impact the PWS or are vaguely treated in the
PWS, negatiations may be needed prior t6 contractor implementation. This results
in a slower response to changes and may invoive the paying of additional funds to
implement those changes. Naturally, these new relationships, settling in period, the
rapport between base officials and the contractor can impact on overall customer
support.

6. A formalized process is needed to monitor and implement changes to the
zpproved core PWS and QASP. Changes emanate from local and higher
. headquarters. The base leval functicnal area chief (FAC) and administrative
contracting officer (ACO) must assure these required changes are reviewed in

N accordance with Section C-6 of the core PWS and a3 modified for local unique tasks.
Changes that directly impact the core PWS and QASP should bs maintained by a
‘ central activity and reviewed at an annual meeting. Attendees should include the

Chief QAE from each contracted location, a contracting reprasentative, and the Air
Staff functional manager.

.’,!',




IN-SERVICE ENVlRONMENT!KjRTLAND)

1. The Kirtland MEOQ clearly achieved the objectives-of a “lean and mean”
operation. Being nominated as an A-76 cost study base-provided all the incentive
needed forthe Kirtland supply community to build an aggressiveiin-house bid. They
built it based on new and more efficient organization structures and operating
procedures because they-knew-best how to run their business at their base. When
they needed help from their manpower community, they-got it. indeed, MACMET
Kirtland was a major player in helping the supply community formulate and
document a highly competitive bid that ultimately-proved more cost effective than
those of the private sector. Alon? the way-the Kirtland supply staff needed help
from-others-as well. They generally-got it -- from their counterparts on base, their
chain of command, their MAJCOM, the consulting FMET, or the Air-Staff. They
wanted to compete, they were allowed to, they did, and they won.

2. However, winning an A-76 competition.is not without its "price” as the lessons
learned at Kirtland have shown. Today, Kirtland: Base Supply functions are fully-
satisfactory-in every sense of the term. The recent MAC Management Capability
Inspection documented that when standard inspection criteria were applied-to the
Kirtland operz?ion it earned a satisfactory rating. But, that is not tn say that
Kirtland does 1.0t experience its share of problems, or perhaps more appropriately,
frustrations. Some are common to those of contracted operations. Some are
unique. The following examines both: '

a. The assumption that the post conversion in-house civilian work force would
be stable, well trained, and highly productive has not proven to be true. justaswith
the contractor operations, personnel turnover has been higher than expected.
Since conversion in late CY 84, Kirtland has experienced a 32 percent personnel
turnover rate which required 51 new civilian personnel fill actions. Just as with the
contractor operations, some of the reasons were low pay, multi-skill tasking, and
greater worker dissatisfaction. To a*larze degrez, the Kirtland supply activity has

ecome an entry point for people seeking federal employment. Once trained,
several have moved to other on-base johs where there is greater oppertunity for
promotion, larger salaries, and-less demanding working conditions. in a sense, 2
dual standard of living now exists among Kirtland civilian employees -- one within
the “lean and mean” supply activity and the other within the traditionally operated
activities.

b. As time has ﬁassed, sensitivity to the constraints under which Kirtland
supply must function has lessened. Management at all levels has begun to adopt a
"business as usual” mind-set, expecting the “nice to have” service level and
expecting full conformance to the “Air Force way” of doing business. They fail to
recall that Kirtland is now manned to perform only those essential supply functions
defined in their PWS -- nothing more. The Supply Division Chief must be constantly
alert for reguested or mandated service requirements that are not defined or
provided for in the current PWS.

¢. Aswith-a contracted operation, flexibility is sharply restricted. However,
unlike contracted operations, the Kirtland supply activity must also contend with
the inspections, staff visits, and programs of a host of other base functional offices,
such as safety, administration, security, social actions, and disaster preparedness.
While not debilitating. they are unquestionably a source of irritation.




d. Mandated supply policy and procedural-changes are a-case in-point. Over
the past several years, all base supply activities, including Kirtiand, converted to the
Phase IV computer system. During this lengthy conversion process, virtually all
major changes were held in abeyance. Once conversion was complete, the Air Force
implemented a number of these deferred changes.in a'very short_period of time.
Contracted activities have a mechanism to accommodate these -changes -- the
renegotiation of their contract provisions. No such mechanism exists-for Kirtland.
Air Force directives are silent on how to accomimodate such changes which leaves
the winning in-house function exgected to perform “business as usual” for work
they are not manned to accomgiish.

e. The host 1606th Air Base Wing Commander-has also become acutely aware
of the reduced flexibility of his in-house work force in meeting mission
requirements. Elimination of supply blue-suiters significantly lowered tge military
manpower pool available to surge for contingencies, meet mobility taskings, or
perform base details. Other base organizations have had to "take up the slack” and
must now commit additional personnel for these unchanged requirements. Unlike
the private sector, the use of overtime to support temporary workload increases is
not reallﬁ a viable option to Air Force managers. Civilian pay dollars, already
strained by having to fully fund the all civilian supply operation, are simply too
scarce and too closely scrutinized to be used for such purposes.

3. All these problems or frustrations seem to point in a common direction--- the
policy and procedural void that exists for major in-house winners of A-76
competitions. It is as if the Air Force did not really expect to have-to deal with this
outcome. Acquisition regulations and contract law readily cover government
requirements with respect to contracted operations. Now faced with an in-house
"contractor” operation, these same documents do not apply. Manpower
regulations are largely silent on the subject. in short, 3 serious void exists.

4. AFR 26-1, AFR 25-5, and other manpower directives provided helpful quidance
and methods to accomplish the MEQ and actual cost study. These same directives
say nothing on how to process manpower, organizational, and resource allocation
issues after the in-house activity wins and changes accur in mission, workload, or
procedures. The following recommendations address this problem:

a. The same management philosophies that apply to contracted operations
should also apply to winning in-house activities. The PWS is fundamental to this -- it
was the basis of the competition. It alone was designed to tell all work forces,
contractors and in-house alike, what work is to be done. Therefore, the manpower
community should develop and publish specific ?e!icy on how to use, apply, and
modify the PWS. AFR 26-1should be amended as follows:

(1) Activities that remain in-house after an A-76 cost comparison study will
be govermnaed by the PWS in the same manner &3 commercial contractors. New or
changed wskings must be accompanied by an updated PWS.

(2) Resource adjustments will be accomplished following the PWS update.

(3) The PWS will ba published as an Air Staff or MAJCOM directive with
applicability statements tailored to the appropriate locations and functions.




b. Most Air Force activities earn their manpower based on the applicat or of
Air Force or MAJCOM manpower standards. In-house A-76 winners are not
governed by these. Theirmanpower requirements were developed as a by product
of the MEO study process which relates directly to the PWS. AFR 25-5 states that
activities remaining in-house will have a manpower standard developed, but it does
not address how. AFR 25-5 should be amended to previde specific guidance on how
to develop manpower standards for in-house A-76 winners,

5. Changes to manpower directives should serve as a catalyst for initiating
changes to other regulations as well. Most notably, the 40-series personnel
regulations do not:provide separate processes for handling “lean_and mean” in-
house MEO operations. To put activitias like Kirtland supply on more equal footing
with their contracted counterparts, recommend personnel J'ir’ectives be amended to
include the following: ’

_a. Streamline and accelerate the position description review process to
facilitate hiring.

b. Designate in-house A-76 winners as separate merit promotion units to
shield them from directed RIF actionsimpacting the rest of the base.

¢. Make many mandatory civilian training programs optional.

d. Promulgate budget guidance to fully fund and "fence” civilian pay dollars
forin-house A-76 winners.

6. The Air Force has yet to provide revised inspection methods and criteria for in-
house winners. Using their AFR 123-series guidance, MAICOM inspection and staff
assistance teams continue to apply standard inspection checklists that have not
been adjusted to the parameters of the PWS. This fails to acknowledge that in-
house work forces are expecte. to perform solely to the standards set in the
Performance Requirements Summary (PRS) of the PWS -- the same expected of a
go'?tra.ctor. Therefore, AFR 123-series regulations should be amended to include the
ollowing:

a. Develop revised procedures using the governing PRS agd QASP as the basis
for determining if the performance requirements of the PWS are being met.

b. Develop szparate inspection criteria to score in-house operations. Fully
successful operations like Kirtland, who are rated “satisfactory”, are in fact
“excellent” or “outstanding” considering they do so as an MEO with considerably
fewer resources.

7. One last consideration concarns how and who works the many issues associated
with managing a PWS griented function. The Kirtland MEO did not provide for any
in-house activity to manage PWS changes, address problems in adding new
requiremaents, or resolve the host of other non-supply performance issues that have
surfaced. B 2 contracted operation, the QAE staff manages these actions. No such
external #aff was included in the Kirtland in-house bid. In future large studies,
recommend some in-house project rranagement activity be included.

8. Inclosing, Kirtland 2ccepted the A-76 challenge, worked very hard to win, gave
up a lot in the process, won, and are again hard at work successfully providing
supply support to fulfill their mission. The Air Force now owes them its support.




The policy and procedural voids must be filled and provisions made for in-house
winner. Failing to do so, others that follow-will no doubt wonder if the end result
of winning a tough A-76 competition justifies the effort required.




OTHER ISSUES

= AIR STAFF A-76 PROJECT MANAGEMENT SYSTEM
= FUTURE RECOMPETITION
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AIR STAFF A-76 PROJECT MANAGEMENT SYSTEM

i.  Much of the success of this project was directly related to strong leadership by
several Air Staff action officers in suppl?l, manpower, and contracting. These
important interfaces resulted not from a formal process.that required such a team
effort, but rather from the positive personalities of the various key action officers
and the strong leadership role assumed by the HQ USAF/LEY5 project officer.

2. TheSep 84lessons learned workshop included representatives from every major
Air Staff office. They all strongly recommended that their informal team effort be
formalized under the direction of an Air Staff A-76 Steering Group. The following
comments describe their thoughts on this group.

a. Recommended OPR should be HQ USAF/PRM.

b. This group would meet prior to the official release of A-76 study
candidates. At this meeting, they would determine the initial study approach
(large, centrally managed team effort like supply; separate base studies; direct
contract conversion; etc.) for each function under studty. Selecting the approach
would be primarily the responsibility for the various functional representatives
based on the specific characteristics of the function under study.

¢. This group would host a post A-76- Announcement Cenference which
would be attended by representatives from MAJCOMSs (contracting, manpower,
functional community{ and AFMEA (cost stud¥“experts and selected FMETs). The
objective of this meeting would be to begin functional plenning for each major
study based on the key decisions made at the pre-announcement Air Staff Steering
Group meeting. Specificissues that would be addressed at the post-announcement
cenference would be:

(1) Establish the 8ame plan for each study, and decide hews that plan will
be presented to the MAJCCM staffs and bases (briefings, formal PMD, etc.).

(2) Oetermine composition of the study teams, if appropriate, and assign
major responsibilities.

(3) Select a lead MAJICOM for large studies. A lead MAJCOM would act as
focal point for the crossflow of information. This maﬁ not be necessary on all
projects and/or the role might be assumed by another activity, such as the
consulting FMET on the supply study. '

(4) Review and determine the FMET role. If an FMET is not available,
select an appropriate arganization 10 provide a quality cansultant capability.

d. The Air Staff Steering Group would attend all major project workshops to
assure their functional knowledge and critical policy expertise is available.

3. Those wha criticized this proposal after the Sep 84 lessons learned workshop
contend that such a group is not needad. It must be remembered that this
recommendation resulted from actual lessons learned on the largest cost study to
date, and it came from thase at the Air Staff who recognized such a formalized
group would have significantly improved this project. Without such a formal
process, each A-76 announcement and subsequent study process must progress on




the basis of the persanalities currently in place. Much “reinventing the whee'
results when new people struggle to accomplish such challenging tasks as managing

alarge A-76 program.
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RECOMPETITION OF IN-HOUSE WINNERS

1. According to A-76 policy, ali- functions that remain-in-house after undergoing a
cost study must go through another exhaustive cost study within five years. ‘On the
surface, that policy seems reasonable to assure the activity continues operating at
minimum cost and that potentially more competitive contractor proposals are
considered. Not stated, but a reality in that policy, is the fact that once a function
goes contract, the five year review does not normally include an in-house bid. On
the other hand, a function that remains in-house after a cost study must face the
complete “in-house/out-house” five year process. To those who win with a quality
in-house bid, this process is viewed as one that clearly favors contracting out the
activity. With the availability of all cost study data after bid opening and ready
access to manpower documents, they contend any reasonably competent contractor
should be able to win the second time around with little effort.

2. TheKirtland.in-house bid was absolutely a minimum manpower proposal. Any
future praductivity enhancements will be minor in nature and will have little impact
on the next bid. Therefore, future contractors can gather the MEO now and have
an easily developed and winning proposal ready for the next time around. As the
Kirtland supply staff analyzes this issue, they are beginning to -question all their
hard work since all it did was probably delay the inavitable by five years. if the
government truly wants to ask its in-service people to develop new and-innovative
processes and organizations and if there is a true commitment to the-concept of fair
competition on both sides, the five year rebidding policy for winning in-house
activities needs reexamination,

3. One alternative would be to convene a panel of functional and management
engineering e:}:erts after completion of a major cost study to judge the degree of
overall new effectiveness achieved. If an in-house activity wins but there 1s little
change in costs, then recompetition in five years might be in order. On the other
hand, if an in-house winner produces meaningful savings, then the five year restudy
policy should be waived. This would add additional incentive at the start to be
really creative, it would demonstrate a strong leadership commitment to
supporting and rewarding those who excel, and provide an evenly balanced
praogram for all. Clearly, such a panel would judge the Kirtland in-house
accomplishment as the benchmark for others to emulate and therefore would not

be automatically recompeted in five years.
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STUDY POSTSCRIPT

1. The.cost study of four entire supply squadrons demonstrated the kind of quality
work that resuits when a team-effort prevails. These many players, each with a
critical responsibility, were never deterred by the critics:-who said “it couldn’t be
done” or those who worked hard at constructing formidable obstacles. instead, the
team held steadfast to their commitment of providing the best possible Air Force
product. That the project was completed on- time and produced significant Air
Force savings is the direct result of their team spirit and determination. .

2. Thebase suppg study has far reaching impact for the future. Already, many of
the lessons learned have been passed to AFRES where their teams are studying
antire base operating support activities. The organizational enhancement
.eveloped at the four cost study bases resulted in a ‘major worldwide
reorganization of the SBSS. Additionally, the follow-on functional review study of
base supply and fuels is well underway. Finally, the lessons learned and
recommendations addressed in this report should-help others avoid many of the
problems encountered in the study and post conversion periods.

3. The many factors that made this project successfui have been addressed in this
report. However, a few overriding "keys to success” underpinned the entire
project, and they can be summed in six words:community, creativity, continuity,
consistency, cooperation, and communicatiot8. ]
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ABBREVIATIONS

The following abbreviations are used throughout this report:
AFMEA - Air Force-Management Engineering Agency: =

AFMSMPMET - Air Force Maintenance, Supply, and Munitions Management
Engineering Team )

AQL - Acceptable Quality Level

AFSCAG - AirForce Services Contract Advisery Grou::
CMET - Command Management Enginzezing Team
FMET - Functional Management Engineering Team
MEO - Most Efficient Organization

MEP - Management Engineering Program

PCO - Principal Contracting Office

PRS - Perforimance Requirements Summary

PWS - Performance Work Statement

QAE - Quality Assurance Evaiuator

QASP - Quality Assurance Surveillance Plan

SBSS - Standard Base Supply system
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AFFENDIX 2

Lessons Learned at Columbus AFB
A-76 Conversion
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TALKING PAPLER
on

LESSONS LEARNED AT COLUMBUS AF3

A-76 CQORVERSION
MA
== Get RM involved with maintenance early on
-=- Indoctrination program
--- Interface with QAE sclection and transition planning
-~ Ensure all service contracts arxe revi.wed, eig., typewriter
repair, copy machine repair, ete, For can.zllation or
continuance action in accordance with the 50W.

~- Review all host-~tenant agrecanents for .Lmpact or change

~- Budget/plan ahead for moving phones, extra bench stock, andé
any facility changes ’

~=- llave QAE preseanb during government/contractor joint
inventory

-~ Plan for Liwporary locations for overhead functions wich all
administrative and canmunication support requirements during
phase~in/phaseout periods

-- Ensur¢ adequate individual and csafety equipment, e.g., ear
protectors, reflectorized belts, etc., are available during
transition to cover temporary inflated workforce.

~~ Completing performance reports and reccmmendations for
decoration will be a mammoth undertaking

--~ Centralize as much as possible

—== Start egrly

--- B¢ ready to ask for outside help

-~ Shift structure of the outgning and incaming organizations
will certainly be different, complicating transition.
Especially with relation to other workconters in roles of

cesponuibility

~=-- Activities performed on gi-an shifts may be different

gt Pulliam/LGMMP/74747/pc/8 May 89
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Policy on where aircraft will be worked and when (what
priority) may be different. Example: Policies regarding
working an aircraft in the hangar for certain categories -of
maintenance will impact the functions and efficiency of the
flight line specialists, control activicies, tow team,
hangar space, etc.

Be alert for disgruntled people due to all of the stress of
change and personal disappointments caused by all of the
assignments and personnel actions. Recommendation: Be
aware of the potential incidents and possible sabotage.
Notify the OSI immediately as appropriate.

Rumors of every type will abound, Ensure a good
communication flow throughout the complex and maintain
constant contact with information source authorities.,
Egpecially all civilian employees in maintenance, but also
other civilians on the base who may be “"bumped" as a result
of the conversion.

Contracts

Joint govcrnment/contractor inventory should be scheduled
for a minimum of 14 days

AUTOVON should be provided to the contractor for command and
control purposes

Special delivexy mail sexvice should be provided to the
contractor

Ensure p2rsonnel not accustomed to dealing with contractors
receive training to avoid applying “conflict of interest
rules too conservatively and hampering progress

Ensure all base functions understand the contracting office
is the focal point for all contracting matters

Work with maintenance resource advisores to ensure
termination action is initiated for any contracts which wxll
be abusorbed under the single SOH

Budget

Budget must get ATC to agree to cover the onetime conversion
costs (mostly civilian PCS costs). Closely monitor
maintenance's supply spending in the nonths before
conversion. A high rate will drive up the cost per flying
hour that will have to be compensated for under a contract
operation., Be prepared to cover part of the current year
contract cost with the "savings" from the civilian payroll
(number of civilians in maintenance times average workyear
costs times fraction of FY left equal your share of
maintenance contract you can expect to fund locally.
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command will provide the rest and expect you to submit an
unfunded requircment f£or the onetime conversion costs once
identified)

Transportation
-~ Start planning as early as possible
~— HMeet with TMO personnel and personal property carrier

agents/contractors to prepare for increased workload. Keep
them updated

-- Hold mass briefings after MA personnel receive crders to
include individual counseling sessions

~=~ Plan for overtime, night, and weekend work. Be prepared to
roquast assistance from outside agencies

—- Recruit augmentees to assist with shipment inspections and
quality control of carrier pickups

--~ Initiate a crash training course to get augmentees up to
speed .

- Quality Asgurance Evaluators (QAEs)

-—- OALs must be identified six months prior to contract start
date so they can be trained and will have the time to set up
the quality assurance plan, MOIs, eguipment accounte, safety
program, FCF procedures, etc,

- Operations

~— Build a "pad" in the time being to offset any inefficiencies
experienced during transition

~~- Allow contractor to get "feet on the ground"
~- Plan to operate with reduced CAP for at least several weeks

-- Require IPs to check alrcraft foxrms and supervise solo
student walk arounds iy

--~ pEmphasize forms knowledge and training prior to
conversion

-—- Schedule lowest priority flights at the end of the day
-~ Plan as many simulator backup miscsions as feasible
-~ Reguire aircrews to call the SOF immediately with any

significant problems encountered on the flight line to keep
information and fcedback flowing
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Brief aircrews not to argue with the maintenance personnel

Preceducate the new maintenance supervisors to undexrstand

the operational constraints of the schedule (e.g., turn

time, formation flights, crew duty day, syllabus constraints

such as maximum number of students turns). Likewise,

schedulers in operations should stabilize in their duties

prior to conversion in order to carry as much expericnce and -
knowledge into this period as possible

Keep a record of ongoing dialogue of all problems and ensure
the involvement of ccmmanders and supervisors in their
resolution

Maintain positive attitude and work the problems at the
appropriate level, Do not tranasmit a lacik of confidence
down to the line IPs

Stress safety with aircrew; more malfunctions, repecat write-
ups, IFPs and IFEs occuxred at Columbus than previously
experienced

Emphasize safety first; don't take a questionable aircraft
(don't let piressure make the pilot's decision)

Lead time ahead, maintenance and OPS need toO go over any
changes maintenance intends to make iin row parcking for both
launches and recovery of both good jets and broken jets

Found it best to have all cammunications concerning schedule
changes and adjustments come through one central source in
maintenance and OPS. In operations, we used Wing Flight
Operations

Establish and review guidelines and procedures for special
category aircraft such as the Wing Commander's aircraft,
VIP's aircraft, etc. (Don't assumne the new maintenance
organization will plan to handle it the same way that has
been customary; the contractor writes his cwn local ’ -
procedures for those things not specifically detailed
required by regulations, that apply to the contractor; the
old maintenance operating instructions no longer apply)

Closely coordinate with maintenance on transient aircraft
maintenance hours for weekend and cross-country raturns and .
their capacity of home versus visitor aircraft on specified . !
days

An early phase-in of contractor schedules and maintenance '
planners with operations counterparts is very beneficial

[R——
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Early on, draft a public affairs plan addcecsing procedures
and considerations for incoming c¢ivilian maintenance

~-- Formulate base newspaper coverage

-~-- Plan media coverage and main arceas of cmphasis, e.q.,
not just peoplce leaving buc those coming in as well

~-—- Rrainstorin community relations considerations, combat
fusors

———~ Military affairs committee very useful

-—-—=— Regular updates provided at Base Coammunity Council
meetings

Cneck references to “training/briefings® in the contract to
provent “glicches® with AFR 190-1 briefing

Cet involved with conversion meetings early

tect with program director prior to the transition.
Projcects/procedures requiring PA interception wich
aintenance should be rewarded

flola a new conference to announce award of the contract as
soon as possible after announcements in Washington DC

Cutline clearly in media releases who the POC will be for
follow-on coaamunity questions regarding hiring

Do not schedule civic leader orientation flignts too scon
after conversion

CBEO

Personnel available in the WAPS test cycle reguired testing
prior to departure

—--- Problems with numerous PCS or schedule changes

--- Personnel out-processed prior to their WAPS testing
APR5/0PRs involving considerable overtime to QC

--- Approximately 62% of personnel rejuired an APR/OEFR
Quality control of cdecorations needed improvement

--~ Projected departure dates on DECOR & products became
invalid wich f£recguenc PCS schedule changes

45XXY. retraining and SRB authorization changes caused
numerous problems
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De p;upared to assign addltlonaJ personnel to work ouubound
assignments

Squadrons reguesting changes in RNLTD for overseas
assignments resulted in hold on PCS orders, delay in
processing, etc.

--—- When word got out units were reguesting early RHNLTDo,
pergonnel made financial commitments prematurely ~ wany
early requests subsequently disapproved

Establish a point of contact for the miaintenance complex to
work CBPO issues

~-- Look for personnel to be slow Lo complete security
clearance roguirements - POC should help with the huge
volume reguired

-~-~ CBPO had difficulty contacting personnel ~ POC should
help

Return of allocation RIPs a problem again due to voluae
--- Requirement is seven days =~ average was ten and more

--=-- Look for scme lost by individuils, same by
supervisors

Obtaining retainability within 15 days causes problous
considering holidays

--=- Consider holidays in your preplanning
Maedical clearance forms (1466)

--- Be ready for difficulty getring clearances back f£rom
overscas MaAJCOMs in a timely manner

Positive control was achieved when there was a squadron
representative (1st sgt/chief clerk) at each of the mass
out-processing sessions

Medical records not always available and at times reguired
letters of nonavailability

- Be prepared for a lack of proper immunizations €o cause

surge regquirements at the clinic

Fanily Services

-~

Expect increases in reguests for bage information packages
(especially overgeas)

Closcr to departure an increase in loan-outs
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--- Heavy usage of pots, pans, badding, etc,

- Civilian Personnel

-~ Strategy planning sessions (affirmative employment scction)

--~ Fixed individual responusibilities

-~--- Program administration
----- Reproduction/copiexr support
----- Priority placement program
————— Displaced employment program
————— Reamployment priority list
————— Interagency placement assistance program
~~~~~ Reductlon~-in~force

————— Forms procurement

-~ RIF Preparation

Develop worksheets

---- Household goods cost comparison - for completion by
T™O

---~ Cout estimate by EEIC and fund citation - for
coumpletion by ACFPT

~~-~=- PCS orders information

~---- PPP information for position offers
Form letters

RIF packages

-~~~ RIF notices

----- Asasignment to lateral positions
~--~=~ Offers of change to lower grade in licu of
separation
~~~~~ Displacement by persons with higher retention
standing
"7
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-~~~ Store notices on mag card/disk file for production
of individualized notices

Employee opportunities to update erxpoerience

~--- Pull experience briefs and suspenses cstabliched before
RIF notices for review and signaturc (must cstablish
formal deadline)

--- Do not accept updates to expecience after deadline as
RIT placcments are being made based upon experience

Determining retention standing

manually

--~ Reviewed tenure of affected employeer -
ister based on tenure

adjusted cuployees on retention rog
as of conversion date

--- Deotermined assignment rights based upon tenure standing
on conversion date

Priority placenent registration .

--- Skeletonize DD Forms 1817 on affected cwployces in
advance

--—- Employces register only for grades/geographic locations
for which willing to relocate

-~~~ Registering activity pays all expenses including travel
time

Position Management
--- Preeze permanent £ills in all base organizations

--~ Stockpile positions for possible use by affected
cemployees

--~ All position changes, abolishment actions must be passed
to affirmative employment as this affccto position
offers to affected employees

~-~ Establish QAE positions in support of affected function
before beginning RIF

~-~— CECMC prioritization of vacancies
-—- CECHMC approval to use vacant positions for RIF offers

-~~ DC's cammitment to waive qualification standards when
feasible for affected amployeces
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PDS Coding

~-—=~ During cost study, code affected employees in priority
placement code "Cl*" to ensure consideration for
appropriate placement actions during notice period

-—-- After assignment rights have been determined -~ code “G1*
for RPL considerations after separation. Note: This
nust be dome before geparation as records cannot be
assessed once separation has consummated

Advance Actions

--- Military PSM ran DESIRE to identify military maintenance

--~ Identify appropriated fund and NAF ewmployees who are
dependencs of military

--— Obtain waiver of reguirement to clear stopper list for
positions affected by cost study and positions
stockpiled for affected employeces

~~~ Obtain approval for early retirement from OFPM

-——~ Obtain critical military skills waiver which allows the
use of CMS positions as position ofifers for atfected
enployces

Performance

-~- Ensure employces are working in accordance with current
position descriptions

~~— Appraisals must be completed in a timely manner

~-- CCPO must be alerted if performance problems occur.
(Performance problems could render an caployece
ineligible for the Priority Placement Program)

position descriptions of most efficient orxganization

--- Working group established early in the study

~-~ Point of contact for classification specialists should
be personnel fram aircraft maintenance

~--~ Maintenance representatives contact subordinated
supervisors thereby negating bogging down
claggification specialist with different
supervigsory levels
--- Develop PDs by block and branch
Reproduction/Copier Support
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~--~ Have IM reproduce brochures/form letters for RIF
informational packages :

--- Coordinate copier needs with IM
---~ QObtain loaner copicr machine
--—-~ Massive copying regquired -
----- SFs 171 for DEP/IPAP
—-~—- Registration forms for DEP/IPAP/PPP
- Information Management
-~ fnsure provisions are made for the contractor to furnish a
publications and forms representative prior to contract

start date

-- Maintenance should engsure CARs are preparcd to close
accounkts prior to contract start date

~-- Ensure clear guidance is provided in the SOW on how to
maintain AF Recorxds

~- Assist QAEs in developing checklists to inspect accounts and
records in accordance with AFRs 5-31, 12-20, and 12-50

~-- Prior to contract start date, determine distribution stops,
personnel (contractor and QAEs) who are authorized to accept
delivery of accountable mail

~- A special orders clerk should be trained on orders and
proper distribution

-~ Administrative personnel should be available at least 15-30
days prior to contract start date to work administrative
matters

-~ Ensure the QAEs receive a copier

- Civil Engineering

~- Ensure facility work will not interfere or impact with
maintenance conversion

-~ Review contractual work agrecements to ensure maintenance
conversion will not adversely impact or delay completion
schedules,

-- Ensure the contractor is briefed on building managers
program at one timue
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-~ kEnsure contractor building managers and alternates are
appointed and trained prior to contract start date

~~ Hainterance should ensure outgoing primary or alternate
building manager is prescent for transfer of responsibility

-~~ Any discrepancies found during the inventory should be
reported to real property for the same day

-- Maintenance should ensure outgoing building managers are
introduced to contractual building managers at the initial
building manager’s training scession

~- Military personnel remaining past convzrsion date should be
assigned to projects and taska throughout the base

~-- Allocate funds to buy the materials to support them

-—- Identify specific numbers and skills of personnel and
their period of availability far enouglr in advance to
accurately plan resources and feasible projects

-—- Changes to orders and leave plans can greatly impact the
available work force

-~~~ The gupcrvisory structure and “who is in charge" can
also greatly affect the practical and usable work force

—--- Appoint a single point manager and daily meetings to
keep organized, assess progress, and to control the
priorities which are likely to change as the work force
dwindies

-—- Uge the Deputy Base Commander, key civil engineering
personncl, and designated key mwintenance supervisors to
act as the control group and the Depubty Base Commander
chairing the meeting and giving direction

-~ As maintenance personnel vacate base housing the number of
vacancies will jusp dramatically

—-=-~ The Grounds Shop may be able to keep up with the lawn
naintengnce for vacant base housing units

~-—- An additional detail should be established Lo cut
grasc full time

~-~- Even with the detail, cguipnment limitations may
limit the ability to maintain desired standards

--— A conversion date during the peak growing season will
take considerable planning ahead for lawn maintenance, -
including watering lawns, general upkeep, and other
problems assocliated with large numbers of vacant units
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-~ Civil Engineering and Maintenance need to review all
outstanding work orders on maintenance facilities ahead of
conversion to determine if they will be required under the
new organization

~-- The contractor may not use all facilities previously
usced by maintenance or could use, them in a different way

-~ Local/DITY moves increased by approximately 250 moves. NMost
of these moves will be accomplished in a relatively shortc
period of time

-= Restrictions in realiaming funds fram one subproject to
another has created problems in funding shortages

~--~ Services area is usually underfunded, Increased
entomology services for change of occupancy maintenance
due to large maintenance turnover cannct be fully
supported, Excess funds available in 721.1X could not
bc moved to cover shortage, Only source of additional
funds is HQ ATC

-- Contact all cligibles and ineligibles on waiting lists two
to three months before OMS/FMS family housing occupants
commance moving out, Determine their lease/rental agrecment
termination dates, or if they are homeowners

-~ Determine PCS dates of OMS/FMS housing occupants

-~ Match eligibles then ineligibles against these departures by
projecctions against all known departures 30-45 days ahead,
if possible

-~ Agrange for temporary clerical help two to three months in
advance of OMS/FMS move~out conmencement date, to allow
sufficient training. You will need the help

-- Make advance arrangement for a couple of military NQOs in
addition to the civilian overhire, to perform yard
inspections and to assist in housing inspections

-~ Consider making appointment with housing cccupants for
termination of guarters

-- Negotiate moge house <¢leaning contract service or cleancrs
to absorb the tremendous temporary increase in turnover
during the A~76 conversion

~-- There will be a tremendous increase in housing change of
occupaincy maintenance (CoM) during this period. If this
work is under contract there is probably a time limit on
performing COMs. You should negotiate with the Military
Family Housing Maintenance Contractor in advance to allow
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more time and/oxr for him to hire more caplovees to perform
COM in the time frame of the contract. If housing
naintenance is performed in-house the same problem exists;
that is, to perform COMs in the expected (average) time,
additional manpower will be reguired or the turnarcund time
for COMs will be much longer

Ensure ({(alhead of time) adeguate funds are available for
extra house cleaning and COM increases during the aA~76
conversion

Plan ahead: Arc there enough military personnel left on
base housing waiting list to £ill the vacated units or will
2ligibility requirements have to be lowered?

Homeowners Assistance Program

Prior to award of contract and announcencnt
--~ Get information from a base that has been through it

-—-~ Contact your applicable District Corps of Engineer Real
Estate Division for guidance .

--- Monitor, familiarize yourself with AFR 30-26 and
Engineer Regulation (ER) 405~1-12

-—-~ Contact ATC/DEPE, Ms Leatherwood, AULOVON. 487-2994
After Reduction Action (publicly announced)

---Coordinate with District Corps of Engineers on possible
preliminary review for probable housing market impact

-—-~ Articles in base newspaper and bulletin
~--- Letters to OMS/FMS sguadrons
---- Ask for list of all lhomeowners with address

~-—- Corps uses with map to pin point problem or
concentration areas :

Bncourage carly sale of hamnes and move in to base housing
(if six months retentivity), or make temporary off base
rental arrangement

Make up and distribute informal data sheet/form for
individuals attempting to sell., This ia used as backup
information needed to prove impact/difficulty before Corps
of Engineers can declare depressed or stagnant market was
caused by this reduction. Publicize the need for this
information and form
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-- Regquest Corps of Engineers actual impact determination
survey when sufficient proof/cownpleted formsg are available
to justify

~- Unless a large number of OMS/FMS homecowners make carly
attempts and prove a problem in selling homes for more than
a reasaonable period of time, insufficient impact will be
realized until depaxtures from the.area., This will cause
more foreclosures leaving houses unsold or deeding back to
the mortgage company because of inability to make two house
payments.

- Fice Protection
-~ Ensure contractor understands fire protcction requircuments
- Security Police
-- Pass and ldentification section:
~-- Ensure the contractor personnel offlicer provides Pass
and ID with the completed AF Form 355, Application for
Civilian Identification, approximately one week prior to
the contract start date
~-~ Ensure the identification cards and the accountability °°

logs are typed prior to the individual caming for the
card

--- When the individual comes for their cards, the only
thing left to do is to take their picture and have then
sign the card

--- Having a majority of the work completed prior to the
arrival of the customers saved a significant amount of
time at Pass and ID.

-~~~ Be aware of potential problems with vehicle registration
and state regquirements. Contractor employees may come -
from out of state and may not be aware of any
requirements to obtain state license plates and (or)
drivers license, Employees should be briefed during the
hiring process by the contractor, so they can be aware
of the vehicle registration requirements and have the
proper paperwork when they come to register their
vehicles

-~ Information Security Section

--— Ensure Base Contracts notify Security Police when
requesting bid for a c¢lassified contract

--- Ensure a security agreement is accomplished prior to the
contractor start date
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-~-- Vigsitor request letters should b2 sent to Security
Police 30 days prior to contract start date

--- A letter from the home office appointing the primary and
alternate security manager should be given prior to
issuance of restricted area badges

~ Legal Office

Because of a multitude of PCSs and DOSs, expect a
significant increase in Wills and POAs

-~-~ By attending briefings for the maintcnance troops and
asking that they plan ahead, you may be able to spread
them out over a six month period

- Justice actions should reduce during the period after
assignments were released

—

Expect an increase in requests for hardship, humanitarian
and miscellaneous discharges

~-—~ BMany requests may be gimply poorly diéguised attampts to
get out of the serxrvice and go to work for the contractor

Many mwaintenance troope found it hard to get credit or cash
checks of f-basae after the announcemen: of the study. The
local meychants were afraid of gett.ng stuck with bad debts
from people getting out of the sevvice or going overseas

Becausa of the projected increcase in c¢ivilians on-base, look
into asking the US Attorney to ailow you to establish a
Magistrate Program. The Magistrate Program provides the
needed flexibility to handle civilian cases

Expect a reduction in manning because of the reduction of
military personnel

~~-This reduction may be tco quick, there should be a longer
transition period, Many of the maintenance people did
not PCS or get out of the gervice for two 'to four
months, Additionally, many of the contract employces
are retired military and added to legal assistance

-~~~ Additionally, efforts should be made to limit normal
legal of fice turnovers during the changeover period.

-~ Plans

A method needs to be established to speed up .he acquisition
of security clearances for contractor personnel, The key to
this process is ensuring the contractor knows the individual
requirements and the time constraints. Nothing will begin
in the process until the contractor submits the proper
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paperwork. It 1is a long process. Lack of a security
clearance for the designated contractor plans official and
other key personnel prevented the contractor from taking
over responsibility for the entire war/contingency plans
program even though only the classified portion was affected

NOTE: Under a military/government organization, both CBPO and
CPO maintains the Automated Security Clearance Approval System
(ASCAS) roster of individual personnel with security clearances.
Under a contract organization the security police function
maintains the corporate file

-~ Contractors should be regquired to have the maintenance plans
program developad or reestablished by contract start date,
This should include as a minimum:

~~~ Appointment of primary and alternate plans
representatives (requirement for seccurity clearances
initially waived)

-~— Having all applicable, unclassified plans on file and
all plan OPRs and Wing Plans office notified of any
changes in previous maintenance distribution
regquirements

-~~~ Accepting previously used maintenance execution
checklists for implementing contingency plans or having
new checklists developed

NOTE: While assistance from the Wing Plans office should be
provided throughout this period, an initial plans program staff
assigstance visit should be conducted within six weeks of contract
start, with appropriate reports and answers reguired

~-- A milestone be established in phase-in for having above
requircements completed

- Disaster Preparcdness

-~ The contractor DCG representatives, DECON tecam, CSS member,
DPO/MCO, etc., be completely trained before turnover of old
maintenance unit to contractor

--- A milastone be established in phase~in for having above
regquirement completed

- MAR

~~ With the loss of personnel as a result of the conversion to
maintenance, it is important to relook each program and
reduce the scope of those programs that receive high
maintenance participation

--— Enliscted Club
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~-~-~ Ensure the NAFFMB watches delinguent accounts
closely and all accounts are cleared before
personnel leave base

--~~ Hours may have to be adjusted since military
personnel have different use habits than contract
personnel )

-—== Size of the staff will have to ke adjusted in
anticipation of decreased revenue. Some contract
employees will join but not to the extent wmilitary
personnel will

--- Youth Center: Anticipate the number of children using
the facility to ke reduced. Prepare for a reduced
sports program and social program

~-- Snack Bars: Ball field snack bar sales will go down due
to the decrease in maintenance softball teams and
spectators. Bowling center snack bar should do well
because most military were on meal cards and contract
employees use on-~base facilities, Need to push hard for
that market

--- Arts and Crafts:; Little or no impact

--~- Auto Hobby Shop: Expect some loss from maintenance
leaving but look at getting the civilian workforce to
use the facility

--- Athletic Center: Reduced scope in intramural programs

--~ Child Care Center:; No real impact because salaxy of
staff is tied to patron use. Expect to pick up some
contract personnel

--- Golf Course: No impact

-- It is important to market program to contract employeces.
They are a valuable source for participation and income

--=- Insert letter of services offered in each employce
orientation packet

-~=- Get to know key contract personnel and learn how
information f£lows within that organization

--~ Let them know they are an integral part of base
organization and encourage participation in off~duty
recreation opportunities

~--~ Hold promotional specials in Clubs and recreation areas
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~--= Ensure the NAFFMB watches delinguent accounts
closely and all accounts are cleared before
personnel leave base

--==- Hours may have to be adjusted since military
pexrsonnel have different use habits than contract
personnel

~--~ Size of the staff will have to be adjusted in
anticipation of decrecased revenue. Some contract
employees will join but not to the extent wilitary
personnel will

~-—~ Youth Center; Aanticipate the number of children using
the facility to be reduced. Prepare for a reduced
sports program and social program

--~ Snack Bars; Ball field snack bar sales will ¢go down due
to the decrease in maintenance softball teams and
spectators, Bowling center snack bar should do well
because most military were on meal cards and contract
employees use on~base facilities. Need to push hard for
that market

--~ Arts and Crafts: Little or no impact

-—-~ Auto Hobby Shop: Expect some loss from maintenance
leaving but look at getting the civilian workforce to
use the facility

~—- Athletic Center: Reduced scope in intramural programs

--- Child Care Center: HNo real impact because salaxy of
staff is tied to patron use. Expect to pick up soue
contract personnel

~--~— GOlf Course: No impact

It is important to market program to contract employces.
They are a valuable source for participation and income

--—- Insert letter of services offered in each employece
orientation packet

-~- Get to know key contract personnel and learn how
information flows within that organization

---~ Let them know they are an integral part of base
organization and encourage participation in of f-duty
recreation opportunities

——- Hold promotional specials in Clubs and recrcation arcas
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NOTLE:
this

exhibits and update then for final inventory.
CTK# and drawer,

"Inventory by
Ensure all listings are recorded in a work

processing machine as retypes after contractor inventory

will occur,

Expect to retype about 708 of the tool and

cgquipnient lists for the final contract

Collect spare
central point
supplying the

Collect spare
cards at that
supplying the
Excess office
organizations

Recommend you

office supplics 60 days in advance to a
and assign one person .to take care of
complex. Collect all LP cards 3u days prior.

tools 30 days prior. Collact all tool
time. Assign one person to take care of
complex

supplies should be passed on o base
and the ncw QAE,

turn over all or almost all tools and

cquipment to the contractor initially. Then let the three
person inventory management team take care of turn-ins after
the contractor takes over and determines his actual needs,
You will have plenty of detail personnel available to agsist
in moving excess to a centrual location for redistribution

bon't turn CA/CRL, SPRAH, or cupply point lists until the
day before inventories. Ensure sections don't initiate any
actions that would create changes., It is better to turnover
a broken item rather than have to run down paperwork in Base
Supply during the inventory.

Reuist using the Chain of Command to give directions on
how to accomplish inventories and related matters. Direct
briefings from the BCM or his POC to shop chiefs is highly
recommended to avoid misunderstanding in passing this type
information,

Personal Details Following Conversion

Allcw and encourage personnel to locate “permanent® jobs in
otner base agencies until deparbture., This should be done
well in advance, Finalize these jobs 30 day prior. This
will greatly reducc the number of personnel you must manage
as your chain of ccamand deteriorates because Of PCS

Establish a daily roll call at a designated time(s) for

all personnel then release them to preassigned jobs or place
then on details, If CE prioritizes projects and has
materials on hand in advance, these dectails will operate
quite smoothly,

It i3 important for the base at large to prepare ahead for
period of time and to have a responsible authority figure in

charge.
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-~ Maintain a chain of command and control over your personnéel
by placing maintenance supervigors on all details, We
recommnend using agencies direct all instructions and
canmunications to your supervisors who, in turn, will direct
the task being accomplished,

- Caommunications
<= Telephonct inputs
~-- Identify AUTOVON requirements

~-—- If AUTOVON is required by the contractor, identify
the number of personnel requiring access to
AUTOVON, Justification must show that WATS access
will not provide the required service or service 1s
at a lower cost uging AUTOVON rather than WATS

--- Requeslt AUTOVON waiver IAW AFR 700~8 at the earliest
possible date (IAW AFR 700-8 contractors will not be
given access to AUTOVON without a waiver from HQ USAF)

-~ - If an additional WATS line is regquired, submit Regquest
for Service (RFS) as soon as posgible -

~-—~~ Bstablish control for use of either AUTOVON or WATS
calls

---- Determine type of access required from each
telephone (A, B, C)

-~~~ Limit the number of telephone reclocations

--=-- Require the contract QAE be identified as the
Contractor Telephone Control Officer. Feel this
action will reduce the number of telephone
relocation reguests, 3

-~ Land Mobile Radio/Pager Inputs

-~- Identify in the contract the number of radio(s) that
will be GFE to the Contractor and also the number

regquired by the contract QAEs. Also identify e
replacement procedures for the GFE ’

Identify in the contract and documented by the Base
Communications~Computer Systems Rejquirecments Board

(CSRB) if approval is given for the use of the Base
Paging System without an additional reguirement for
expenditures

£nsure the contract has identified the requirement for
contractor provided pagers and ensure the contractor has
these when the contract is begun, GFE provided pagers
require a waiver to an AF regulation
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computer Requirements Input

——

Idencify all repeat all GFE computer egquipment yegquired,
All regquirements should be reviewed by the Base
Equipment Control Officer and validated by the CSRB
Identify procedures for return of GFE to base agency
control., This should also include a date for a complete
review of GFE equipment by the contractor and the ECQO
again validated by the CSRB (approximately 90 days
following initiation of the contract)

All computer software must be identified, and procodures
established for their control. These procedures wust
include action to ensure the contractor does not use GFE
equipment for his/her personal use (not directly in
support of the Air Force misgion)

Budiget Inputs

———

Without proper planning for AUTOVOH or WATS usage,
telephone relocation budget planning iz impossible

communication-computer requircments must be -coordinated
with the local camwunications unit to ensure proper
budget action take place. If not the contractor could

suffer a penalty because the contract could not be 100%
conpl eced
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